

aNo.-Wl, _ 

Ao. No. y ^ j'^‘3 b 



Date of release for loan 


This book shonid be returned on or before the date last stamped 
below. An pverdne charge of S Paise will be collected for each 
day the book is kept ^overtm^. 




ELEMENTS 

OF 

Public Aduiinistratiori 


JAMES W. FESLER 
GEORGE A. GRAHAM 
V. 0. KEY, JR. 

AVERY LEISERSON 
MILTON M. MANDELL 
HARVEY C. MANSFIELD 
JOHN D. MILLETT 


FRITZ MORSTEIN MARX 
DON K. PRICE 
HENRY REINING, JR. 
WALLACE S. SAYRE 
DONALD C. STONE 
JOHN A. VIEG 
DWIGHT WALDO 


Edited By 

FRITZ MORSTEIN MARX 


NEW YORK 

PRENTICE -HALL -INC. 


Copyright, 1946, by 
PRENTICE-HALL, INC. 

70 Pifth Avenue, New York. 

AU rights reserved. No part of this boot^ may be 
reprinted in any form, by mmeograph or any 
other means, without permusion in writing from 
the publishers. 


First printing .. J^ovembcr, 1946 

Second pnnting. Fdsruarv; 194) 

Third printing November, 194S 
Fourth printing.....J4ovember, 1949 


pimrrED in the united states op auerkia 



TO 


OUR STUDENTS 

PERPETUAL PROMPTERS OF THOUGHT 




Preface 


T his book is a testimonial to its publisher’s persistence. Idle minds 
have always liked to toy with ideas for books that “ought to be written." 
However alluring any such plan, its author is apt to consider it highly 
unfair to be burdened with its execution. The editor could have done 
wonders with his lawn had he managed to cling to the role of the 
gratuitous book-planner. For better or for worse, the publisher prodded 
him into a more exacting job. 

This book IS also a demonstrauon of teamwork. The fourteen men 
who came together to form the team discovered that they thought very 
much alike about the field of interest they had in common When they 
joined forces, all of them were engaged in the practical business of public 
administration; all of them were under the influence of fresh experience; 
and all of them were stimulated by new insights that open up to those 
placed strategically within the administrative structure. 

These exceptional circumstances held forth the promise of a unified 
and systematic treatment of the subject rather than a symposium made up 
of unconnected essays. In the exchange of views among the members of 
the team, the prelim.nary plan grew into an integrated enterprise to 
which each member contributed his carefully defined share. Throughout 
the writing of the book, its character as a combined operation was sus- 
tained by the team spirit of each participant. 

The principal aim of the book is to deepen the reader's understand- 
ing of the administrative process as an integral phase of contemporary 
civilization. In a sense, therefore, this is a broadly political rather than 
merely technical study Its focus is on the fundamental problems of 
public administration — the problems that assert themselves at countless 
points within the framework of governmental effort. The analysis here 
presented attempts to explore both the range of controlling institutional 
factors and the variables of administrative behavior. 

The aim of the book compelled an approach appropriate to it. A 
glance at the table of contents wiU show that the customary division of 
the subject matter has been modified in several important respects. There 
IS also a deliberate recurrence of basic themes, each being developed in 
progressive specificity as the discussion moves forward. One of these 
basic themes inevitably runs through the entire volume — ^that of the im- 
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plications of democratic governance foe public management in all of its 
ramifications. 

Many good friends have been generous enough to support the team 
at various junctures with sound counsel and welcome assistance. To name 
them all would make a long list. The editor is particularly grateful for 
the unfailing help rendered him by his secretary, Raye R. Schweiger. 
Mary Friedrich and Betty I. Bleichncr of the reference staff of the Library 
of the United States Bureau of the Budget have given liberally of their 
bibliographical knowledge. The distinguished record officer of the same 
agency, Helen L. Chatfield, as an aa of supererogation turned herself 
into a painstaking proofreader. All these expressions of sympathetic 
interest are sincerely appreciated. 

Fritz Mixstein Msrx 

Wasbington, D. C. 



Introducing the Team 

James W. Feslei, a former research fellow of the Brookings Instituhon and 
the Rockefeller Foundation, is professor of political science at the University 
of North Carolina. In the federal government he has served on the staffs of 
the Nauonal Resources Committee, the President’s Committee on Administrative 
Management, the Office of Production Management, the War Production Board, 
and the Civilian Production Administration From 1941 to 1943 he was 
special assistant to the executive secretary of 0PM and WPB, from 1943 to 
1946 he headed the Policy Analysis and Records Branch of WPB and later of 
CPA, combining with his duties during the last two years those of the War 
Production Board’s historian. His mam writings are Executive Management 
and the Fedeial Field Seivice (1937), one of the special studies sponsored by 
the President’s Committee on Administrative Management, and The Independ- 
ence of State Regulatoiy Agencies (1942). 

Geoige A. Giaham, professor of politics at Princeton University, has also 
taught at the University of Illinois and at Monmouth College. He has been 
associated with the Detroit Bureau of Governmental Research and the Princeton 
Local Government Survey In 1942 he )omed the Administrative Management 
Division of the Bureau of the Budget, Executive Office of the President In 
1943 he was made chief of the War Supply Section, and subsequently also served 
as head of the War Records Section. In 1945 he was placed in charge of the 
Government Organization Branch His publications include Special Asseas- 
ments in Detioit (1931), Peisonnel Piactices m Business and Governmental 
OtganizttUon (1935), one of the monographs of the Commission of Inquiry on 
Public Service Personnel, Education for Public Admmistiation (1941); and Reg- 
ulatory Adminialiaiion (1943), of which he was co-cditor. 

V. 0 Key, fi., professor of political science at Johns Hopkins University, has 
been a staff member of the National Resources Planning Board and a con- 
sultant to the Social Security Board In the immediate prewar period he also 
served as a member of the Baltimore Commission on Governmental Efficiency 
and Economy During World War II he was associated with the Adminis- 
trative Management Division of the Bureau of the Budget, Executive Office 
of the President He is the author of The Adminiatiation of Fedeial Giants 
to States (1937) and Pohuca, Paitiea, and Ptesauie Gioups (1942), and coauthor 
of The Initiative and the Rcfciendam in Cahfoinia (1939) One of his more 
recent contributions to the periodicals of politics and public administration is 
“The Reconversion Phase of Demobibzation," Ameiican Political Science Review, 
December, 1944 

Avery Leiseison, of the political science faculty at the University of Chicago, 
has been a staff member of the Labor Advisory Board of the National Indus- 
trial Recovery Administration in the early New Deal period, and later a field 
examiner for the National Labor Relations Board, Subsequently he served as 
conference director of the School of Public and International Affairs at Princeton 
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Uniiersiljr, and as panel secretary to the National Defense Mediation Board. 
During World War 11 he ytas associated «ith the Administratite Management 
and Estimates dnisions of the Bureau ol the Budget, L\tcut\c Office of the 
President. His chief stork is Admini^tmtwe Regulation iWl), a study of the 
methods by which interest groups participate m the administratise process. 

Milton M Mandell is at present in charge of testing for administrative and 
managerial positions, a signihcant phase of the program ot the United States 
Cisil Service Commission. He vs as formetlj lecturer in personnel administra- 
tion at New York University and the College ol the City ol New' York. He 
has been a staff member ot the municipal civ il serv ice commission in Los Angeles 
and the Tennessee \ alley Authority . classification consultant to the State of 
Connecticut; personnel officer of the Materials Division ot the War Production 
Board; and chief analyst with the President's Committee tor Congested Produc- 
tion Areas. He is the co-author ot Education and the Civil Set vice in New 
\oi\ City (1938), product ot a study ot public personnel administration which 
he supervised under auspices ot N^w York University, and author of other 
contributions to public personnel administration. 

Haivey C. Mansfield currendy serves as the historian of the Office of Price 
Administration. He was formerly assistant professor of government at Yale 
University, and has also taught at Stanford University He was a member of 
the staff of the President's Committee on Administrative Management. In 1942 
he joined OPA as a principal administrative officer, and subsequently became asso- 
ciate price executive and price executive of the Consumer Durable Goods Branch. 
In 1945 he was appointed assistant director oi the Consumer Goods Division of 
OPA. His principal puhlitations arc The Lal(c Cat go Coal Rate Conti oveisy 
(1932), The Gcneiat Accounting Office (1937), one ot the special studies spon- 
sored by the Presidents Committee on Administrative Management, and The 
Comptiollei General (1939), 

John D Milieu, associate professor of public administration at Columbia 
University, has also taught at Rutgers University He has been a staff member of 
the Presidents Committee on Administrative Management, assistant secretary 
to the Committee on Public Administration of the Social Science Research Coun- 
cil, and special assistant to the Director of the National Resources Planning Board. 
In World War II he was commissioned a major in the United States Army, as- 
signed to the Control Divison it headquarters of the Army Service Forces; he 
left the Army as a colonc' He is the author ol The ll'oi^j Piogms Admmis- 
tialion in New Yoik, CtU (1938) and The BiiiiAi Lncmplo\mint Assistance 
Boaid (1939), co-author of Fedeial Idministiatois (1939) and The ddmims 
iration of Fedeial IFoi/^ Reluf (1941) One oi his latest contributions to pro- 
fessional journals is a study of the direction of supply activities in the 'War 
Department, published in the tmiiican Political Science Review, April and 
June, 1944. 

Fritz Mmstem Maix, a research fellow of the Rockefeller Foundation in 
1930-1931, has taught at the Pennsylvania School of Social Work, Princeton 
University, New York University, Harvard University, Columbia University, 
Queens College, Yale University, and American University. Prior to his enlist- 
ment in the Army in 1942, he served as consultant to various local, state, and 
federal agencies. He has been engaged in research work for the Commission 
of Inquiry on Public Service Personnel, and was the first chairman of the Special 
Committee on Comparative Administration, sponsored by the Committee on 
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Public Administration of the Social Science Research Council. Since his return 
from the Army, he has worked m the Bureau of the Budget, Executive Office 
of the President, where he is currently employed as staff assistant in the Office 
of the Director. His writings include a study of judicial review under the 
Weimar Constitution (1927), Government in the Third Reich (rev. ed., 1937); 
and a series of papers on comparatiie administrative law. He is the editor of 
Public Management in the New Demoaacy (1940). 

Don K. Ptice, a Rhodes scholar m 1932, is associate director of the Pubhc 
Administration Clearing House and lecturer in political science at the University 
of Chicago He has served as a staff member of the Federal Home Loan Bank 
Board and the Central Housing Committee More recently he has been attached 
to the Administrative Management Division of the Bureau of the Budget, Execu- 
tive Office of the President. Dunng World War II he was a lieutenant in the 
United States Coast Guard Reserve, assigned to headquarters in Washington. 
He IS co-author of City Managei Govcinment in the United States (1939), a 
study undertaken for the Committee on Public Administration of the Social 
Science Research Council. He was the farst managing editor of Public Admin- 
istiation Review, to which he contributed a spirited exchange with Professor 
Harold ). Laski on the respective merits of presidential and cabinet government. 

Heniy Reining, Ji , assistant to the executive director of the Port of New 
York Authority, previously was management consultant with Rogers !r Slade in 
New York City, where he specialized in programs for the selection of prospec- 
tive executives Before 1945 he served for ten years as the first educational 
director of the National Institute of Public Affairs in Washington, D. C , which 
has been singularly successful in sponsoring governmental internship programs 
for college graduates of high promise, and more recently for able federal em- 
ployees on an in service basis, the latter program is now being conducted by the 
United States Civil Service Commission Belore assuming this position, he 
was a faculty member of Princeton University and researth associate of the 
Princeton Local Government Survey. He has also taught at George Washington 
University, American University, and the University of Southern California, an 
institution that has pioneered in the field of government-employee training He 
has been consultant to several federal agencies, and also to the National De- 
partment of Administration of the Public Service (DASP) in Brazil. He is 
the co-editor of Regidatoiy Administiation (1943) and author of a number of 
articles in academic reviews. 

Wallace S Sayte, personnel director of the Office of Price Administration, 
has recently been appointed professor of administration at the School of Business 
and Pubhc Administralion of Cornell University, He was formerly a member 
of the political science faculty of New York University. In 1937 he was ap 
pointed secretary of the municipal civil service commission in New York City, 
and a year later became a member of the commission. Early in 1942 he entered 
the service of the Office of Price Administration as principal consultant to the 
Personnel Branch. Soon afterwards he was made assistant director of the Fuel 
Rationing Division; he assumed direction of OPA’s personnel functions in 
1944. He IS a consulting editor of the New York Legislative Service, and was 
a member of the group that drafted the Model Civil Service Law. His writings 
have been devoted to various aspects of American government and pohtics, in- 
cluding political biography and the role of the public service He is co-author 
of Chattel Revision foi the City of New Yoi\ (1934) and Education and the 
Civil Service in New Yoi^ City (1938) 
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Donald C. Stone is assistant director m charge of administrauve management 
in the Bureau of the Budget, Executive Office of the President — a position he has 
occupied since 1939. He has played a prominent role in the field of govern- 
mental research, serving successively as a staff member of the Cincinnati Bureau 
of Governmental Research; assistant director for the Committee on Uniform 
Crime Records of the Internauonal Association of Chiefs of Police, staff member 
of the Institute of Public Administration m New York City; director of research 
of the International City Managers Association, and executive director of the 
Public Admimstration Service m Chicago During these years he has also 
worked as a consultant to many federal agencies, mduding the Tennessee Valley 
Authority and the Social Security Board. As an officer of the Federal Gov- 
ernment, he has attended numerous international conferences, both as a member 
of the United States delegation and in an advisory capacity. Formerly asso- 
ciated with the University of Chicago and Syracuse University, he is now ad)unct 
professor of public administration at American University. He is the author of 
The Management of Mumapal Public Works (1939) and other smdies, most 
of which have appeared in professional periodicals. 

John A Vteg, professor of government and chairman of his department at 
Pomona College, has taught at various institutions, including Iowa State College. 
He was research assoaate at the University of Chicago from 1934 to 1937. In 
1943 he became a staff member of the Administrative Management Division of 
the Bureau of the Budget, Executive Office of the President, where he dealt 
principally with matters of international administration While on the faculty 
of Iowa State College, he also served as vice chairman of the city plan commission 
of Ames, and as vice chairman of the Story County Civilian Defense Council He 
has written The Government of Education in Metiopolitan Chicago (1939), 
and IS coauthor of City Manager Government tn Seven Cities (1940), The 
Future of Government in America (1942), and Wartime Government tn Opera- 
tion (1943) 

Dwight Waldo, formerly of Yale University, is a member of the political 
science department at the University of California in Berkeley In 1942 he 
became a staff member of the Office of Price Administration, serving successively 
as an administrative assistant, assistant economist, and price analyst. In 1945 
he transferred to the Administrative Management Division of the Bureau of 
the Budget, Executive Office of the President, where he devoted his tune prin- 
cipally to organizational studies. His published writings, thus far confined to 
the learned reviews, have dealt with such seemingly disparate matters as soaal 
thought and public-service recruitment. His first book, an analysis of the theory 
of American public admimstration, is scheduled for early release- 



Contents 

CHAPTEII PAGE 

PREFACE vii 

INTRODUCING THE TEAM ix 

PARTI 

The Role of Public Administration 

THE GROWTH OF PUBLIC ADMINISTRATION, John A. Vieg 3 

T7 Administration — Public and Private 3 

Administration as Part of AD Planned Effort, 3i Unity of Sdentiiic Knowledge 
of Administration, 4] Scope of Public Administration, 5; Elements of Public 
Admmistrauon, 6; Administrjaon js Servant of Polic), ?. 

2. The American Background 9 

Heritage from Britain, 9; Influence of die Frontier, JI; Hamiltonian and jeffex* 
soman Traditions, J2’, Public Administration and the National Economy, JJ; 
Assertion of the Public Interest, 14, 

3. The Expansion of Governmental Functions 14 

Amcncan Pragmatism, 14; Limits to Government Nonintervention, /J; Estab- 
lishment of Clientele Departments, 16; Rise of Governmental Corporations, 17; 
Growth of Administrative Activities, 18. 

4. Increasing Competence for Increasing Responsibilities 20 

Professional Versus Amateur, 20; Patronage and Economy, 22; Advances in 
Structure and Procedure, 23; Impact of Emergencies, 25; Tasks of Admin- 
istration in Mid-Century, 25, 

2, THE STUDY OF PUBLIC ADMINISTRATION, Avery Leiserson 27 

1. The Work of the Pioneers 27 

Beginnings of Administrative Researdi, 27; Waves of Governmental Reform, 

28; Organized Dissemination of Knowledge, 28; Role of Piogressivism, 29; Con- 
tribution of the Universities, SO, 

2. The Advancement of Knowledge 31 

Relativity of Efnciency, 31; Use of Outside Experts, 32; Challenge to Traditional 
Approach, 33; Rise of Administrative Self-Analysis, 34; Reaffirmadon of the 
Polidcal Context, 36. 



Xiv CONTENTS 

CHAPTER PACE 

3. Training for Public Administration 37 

Educational Aspects, i7; Contrast with Great Brii.un, i9; Post-Entry Training, 

40\ Group Structure oi the Public Sctmcc, 41] Higher Career Opportunities, 41. 

4. The Frontiers of Research 42 

Function Versus Structure, 42] Man in Organization, 43\ Theory of Relation- 
ships, 44, Progressive Management, 46] Horizwis of Administrative Research, 47. 

5. Administration — Art or Science? 48 

Aims of Scientific Approach, 48] Concerns of the Technician, 49; Science and 
Soaal Dynamics, 49, Evaluated Expenmentanon, 49; Alliance of Theory and 
Practice, 50. 

BUREAUCRACY-FACT AND FICTION, john A.Vieg 51 

1. Semantics and Rlalitils 51 

The Language of Contcmpi, 51, Officiousntss and Frailty, 52; Administrative 
Stlf'Proinotion, 52, Proctduial Rigmarole, 54, Subjccmiiy and Objecuvity, 55. 

2. The Sources of Red Tapl 55 

Red Tape and Green Tape, 56, Requirements of Efficiency, 56, Predictability 
of Performance, 57, Government of Laws, 57; Accountability to the Public, 57. 

3. The Charge op Despotism 58 

Eflci.ts of the Indu'-trial Age, 58, Charge of Usurpation, 59, Legislative Dele- 
gation, 60; Flexibility of Statutory Standards, 61; Quasi-Judicial Agencies, 61, 

4. The Battle Against REciMLNTAnoN 63 

Experience Abroad, 63, Pailumentaij Review of Delegated Legislation, 64; 
Ignoble Partisanship, 65, Mitriv ot a Mixed rconoiny, 65, Experimental Ac- 
commodation, 66, 

5. The Need for Undlksi \nuin^ 66 

Psychology of Public tmplo\iin.nt, \til ot Olheial Anonymity, 68, Teams 
and Cogs, 69; Ethics of PoliiKal Co n'>cl, 70, I .ki Over Fiction, 70. 

4. DEMOCRATIC ADMINISTRAIION, Don K , Pnee 72 

J^LGISLATIVE-ExLCUTIVE IlELAnONMIIPS 72 

Prophets of 111, 72, Dangers of Oversimpliiication, 74, Control by Delegation, 

75, Detnoeraey and I.e(pN}jQvL Supremaev, 76, Legislators VtJius Legisla- 
tures, 77. 

2. The Public as Star Clstomlk 78 

Methods of Oinnion Anahsis, 78, AiUivory Committees, 79; Day-by-Day 
Administrative Relationsliips, 79, Keporung to the Public, 8Q, Commissions of 
Inquiry, 80. 

3. Public Participation 81 

Cooperative Government, 82, Combined Operations Among Levels of Gov- 
ernment, 82; Benefits of Intcrgovcrnmcnul Collaboration, 84; Inclusion of 
Business and Labor, 85; Group IniDamc Under National Standards, 86. 



CONTENTS XV 

cmaptes. page 

4. Representing the Public Interest 87 


Iflterdtpcndcnce of Public and Private Interests, 37, Threefold Collaboration in 
Policy-Making, 88, Informality of Poliq Making Process, 89, Experimencal 
Approach, 90, General Interest Over Special Interest, 90. 

5. Departmental Democracy 91 

IndiMdual Freedom Versus Insututional Restraint, 91, Sense of General Pur- 
pose, 93, Vice of Departmentalism, 94, Inroads of Perfectionism, 95, Demo- 
cratic Sclf'Education, 96. 

5. THE SOCIAL FUNCTION OF PUBLIC ADMINISTRATION, 


Fritz Moistein Marx 98 

1. The “American Sastem” and the Service Stat^. 98 

Wartime Record, 98, Peacetime Rdevanu. ol Wartime Achicvtmcot, 98, Long- 
Range Trend Toward the Sersicc State, 99, Assurance Versus Fear, iOO, Test 
of the Scnice State, 100. 

2, The Needs of the Service State 101 


Makmg Dcmocncy Succeed, 101. Continuiq of Progress, 102, Surviving Con- 
tradictinns, 101 Requirements of Public Management, 104, Requirements of 
Pchry PJaflLDJwyv J/lt 

3. Public Administration— -Instrument of Governeient 106 

Prominence of Public Administrition, JOC Demands on Legislative Leadership, 

106, Rale of die ludienl Power. 107, Resources of Admmistrapon, 108, Admin- 
istrauon as a Fitting Process, 10$. 

4. The Enlistment of Administrative Judgment 108 

Legislative Marching Orders, 103, Pohnul feasibility of Policy, 109, Admin- 
istrative reisibdu) of Poliev, 110 Blending of Judgments, UO. Administra- 
tive Freedom of E^prt8llon, III. 

5. The Contribution of Service HI 

Popular Ba«s of Administraliic Services, 111, Habit of Sclf.R«traiJit, 122; 
Governmental Rcinforeement of the Enterprise Economy, 113, Benefits of Regu- 
lation, 113 Popular Accountabilitv of Administration, 114. 

% 

6. Public Administration — Social Buffer H4 

Fountains ot Administrative Knowledge, IN Government’s Intelligence Func- 
aon, 114 Public Research and AmKsis, US Getting at the Facts, 116; Con- 


cern for the Underdog, 116. 

PART II 

Organization and Management 

A PLANNING AND ADMINISTRATION, Jo/m D. U,Hett 121 

1. The Importance op Planning 221 


Essence of Plannmg, 121, Contribution of Administrative Pla nning^ J25; Plan- 
ning and Legislation, 124, Planning and Administration, 124, Interrelation of 
Planning Activities, 224. 



xvi CONTENTS 

CHAPTm »A0* 

2. The Machinery for Planning 126 

Federal Improvisation, J26. Natural Resources Planning Board, 127; 0£Bce of 
War Mobilization and Reconversion, 12S. Hew York City Planning Commis- 
sion, 128, Departmental Planning Units, 130. 

3. Planning Versus Operations 130 


Opportunities for Conflict, 130; Task of Progressive Management, 131; Plan- 
ners as Administrators, 131, Practical Test of Planning, 132, Planning Through 
Action Agencies, 133, 

4. The Requirements of Planning 133 

Long-Range Versus Short-Range Plannmg, 133, Planning Personnel, 134, Plan- 
ning Techniques, 136, Public Relations of Planning, 138, Summary, 138. 

7, WORKING CONCEPTS OF ORGANIZATION, John D. Mtllett. . 140 


1. The Architecture of Organization 140 

Terminology, 140, Bases of Organization, 141, Choice of Basis, 142, Dynamics 
and Rigidities, 143, Political Factors in Oi^nization, 144. 

2. Line and Staff 145 

Meaning of Line, 145, Meaning of Staff, 146, Staff Activities Inherent m Ad- 
ministration, 147, Central Service Acti%ilics, 147, Funcoonal and Operating 
Staff, 147. 

3. Quest of Organizational Unity 148 

iTicrarchy and Span of Control, 148, DcLcmralization, 149, Unity of Com- 
mand, ISO, Coordmation, 152, Integration, 152. 

4. Guiding Rules op Organizational Design 153 

Need for Standards of Organization, 153, Insuring Sound OrganizaQon, 154; 
Summary, 156. 

«. THE CHIEF EXECUTIVE, John A. Vteg 158 

1. Dual Function: Policy and Administration 158 

Means and Ends, 158, Separation of Political Leadership and Admmistration, 

« 159, Combination of Political Leadership and Administration, 161 

2. Leadership and Authority 162 


Cloak of Legal Power, J62; Personal QualiBcaiions, 162, Mark of Leadership, 

164, Political and Administrative Talent, 165, American Presidents, 166, Crea- 
tive Policy Versus Sound Administration, 167, Business Leaders, 168, Gov- 
ernors and Mayors, 168. 

3. External Relationships 169 

Relations with the Judiciary, 169 Relations with the Legislature, 170; Agency 
Contacts with Legislators, 171, Relations with Other Chief Execuoves, 171; 
Relations with Polibcal Parties, 172, Pidilic Opinion and Interest Groups, 172, 

4. Internal Direction and Control 174 

Administrative Planning and Direction, 174, Executive Coordmation and Ad- 
ministrative Reporting, 174, Constitutional Supports, 175; Statutory Implemen- 
tation, 177 



CONTENTS XVli 

CHAPTER PAGE 

5. Arms of Modern Management... 178 

Need for Assistance to the President, t78, Rcilienint; the Executive Branch, 

179, Centra! Staff Facilities, 180, Executive Office of the President, 181, Poluy 
Coordination, 182, Potential ties of the Cabinet, 182. 

9. THE DEPARTMENTAL SYSTEM, 184 

1. General Features w.''r 184 

Purpose of Departmentalization, 184: Structure of Departmental System, 185, 

Factors in Departmentalization, 187, Undirected Growth, 189, Quasi-Depart- 
ments, 190. 

2 . Interdepartmental Coordination 191 

Staff Establishments, 192, Coordinating Agencies, 19S. Role of the Cabinet, 

195, Use of Interdepartmental Committee, 196, Avenues of Progress, 197. 

3. The Secretary’s Business 198 

External Affairs, 198, Living m a GoldHsh Bowl, 299, Character of Execu* 
tive Function, 200, Classes of Executive Aides, 201; Attaining an Institutional 
Product, 201. 

4. The Bureau Pattern 202 

Special Concerns Versus General Purpt^, 202, Centrifugal Pull, 203; Bureau 
Intransigence, 204, Weight of Professionalization on Bureau Level, 204; Re> 
affirming Unity of Purpose, 205. 

10. INDEPENDENT REGULATORY ESTABLISHMENTS, James W. 

Fesler 207 

1. Types of Independent Establishments 207 

Meaning of Independence, 207, Institutional Safeguards of Independence, 209; 
Appointment and Remo\al of Members, 210, Financial Support and Basic Au* 
thonty, 211, Political Factors, 211 

2. Nature and Conduct of Regulatory Business 212 

Rulc-Makinc and Casc-b\-Casc Dcusion, 212, Administrative Approach, 214; 
Mixture of Approaches, 215, Judicial Conuol, 217, Proposals of Attorney Gen** 
cral’s Committee on Adiiunistrativc Procedure, 219. 

3. The Record of Independence 221 

Regulation h\ Independent Commissions and by Executive Departments, 221, 
Clientele Departments and Directive Power, 222; Struggle for Control Over 
Independent Commissions, 223. Humphrey Case, 224, Expenence m the States, 

226. 

4. The Price of Independence 227 

Popular Illusions, 227, Need for Policy Coordination, 228; Lethargy of Inde- 
pendence, 228, Pressure for Reform, 229, Lack of Stimulation, 229. 

5. Organizational Alternatives 230 

Executive Control, 231, Legislative Control, 231; Judicial Control, 232; Segre- 
gation of Powers of Independent Commissions, 233, Proposals of President's 
Committee on Administrative Management, 234. 



xvm CONTTNTS 

CHAPTER PAGE 

11. GOVERNMENT CORPORATIONS, V. 0, Key, Jk 236 

1. Central Controls and Managerial Freedom. 236 


DirecQon by the Chief Executive, 2i6, Overhead Control of Departmental 
Methods, 236, Control Machinery m Atuon, 237, Ccniral Control and De- 
partmental Resourcefulness, 238, Changing Role of Government Corporations, 

238. 

2. The Development of the Corporate Sysilm in Government. . 240 

Variety of Governm-ni Corporauons. 2-10, Government Corporations as Product 
of Emtrgcncies, 2-fl, Great Depression and World War 11, 2‘fl, Government 
Corporations in the Field of Farm Credit, 2-f3, Scope ot Corporate System, 2H. 

3. Overhead Control of Corporate Operations 244 

Immuniti from the Power ot the Pursi 2-i-f RLstnetions on Corporate Auton- 
omy, 246, Eme’rging State of Builgetirx Control 250, Povvers ot Comptiollcr 
General, 251, Central Control of Personnel, 255. 


4. Corporate Autonomy and Political Responsibility 256 

Legislative Bewilderment, 256 Pohtieil »y;om'm\ 258 Prosiding Informa- 
tion for the Legislature, 259, En/oninc Politital Rtsponsibihtv of Government 
Corporations, 260, Contribuaon of the Corimrati Dtiicc, 262, 

12. FIELD ORGANIZATION, James W. Fesler 264 

1. The Growth of Field Organization 264 


Continental Prototypes, 264, British Development, 266, Expansion of Federal 
Functions, 266, Technological Progress, 267. Seopc of ^idd Organization, 
268. 


2. Centralization and Decentralization 269 

Approach to Dccentralizatior, 269, Factor of Rciponsibilitv, 270, Admmistra- 
tivc Factors, 270, Functional Faetors, 27J 1 \Urnal 1 actors, ^74, 

3. Field-Headquarters Relations 276 

Rivalry of Functional Experts and General Administrators, ^76; Lines of Com- 


mand, 217 , Personnel Policies 279. Htatlquarlcrs Office of Field Operations, 

280, Problems of Communintion 280 Controls Over Field Organizauon 28J; 
Problems of Multilevel Field Organization, 283 „ 

4. Interagency Coordination in the Field 284 

Divergencies in Field Organization, 284 Emerging Uniformities, 285; Pooling 
of Field Resources, 286, Regional Coordinators, 287, Spccu^l Coordinative Ma- 
chinery, 288. 

5, The Prospects of Joint Field Planning 289 

Regional Planning Commissions, 289, Regional Dcvelopmciit Authonbes, 290; 
Function Versus Area, 291, Remaining Issues, 291, Community-Lcvel Analysis 
292. 

^13. INFORMAL ORGANIZATION, Harvey C. Mansfield and Friu 
Morstein Matx 


294 



CONTENTS xix 

CHAPTER page 

1. Formal and Informal Organizahon 294 

Organic Growth of Informal Organization, 294; Charts and Realities, 294; 
Attitudes and Motivations, 295; Basis of Personal Organization, 296; Growing 
and Shrinking Organizations, 297. 

2. Elements op Informal Organization 297 

Characteristic Factors, 297, Self-Expression of Influence, 297, Variables Affecting 
Authont>, 299, Forms of Personal C^giiuzation, 300; Ties of Allegiance, 303. 

3. Nonhierarchical Sources of Power 306 

Men Behind the Throne, 307, The Personal Secretary, 309; The Invincible 
Constellation, 311; Clubs and Clusters, 312; Voice of the Union, 313, 

14. INTERESTGROUPS IN ADMINISTRATION, 314 

1. The Meaning of Interest Representation 314 

Types of Interest Groups, 314; Interest Orientation uf Public Administration, 

315; Goscrnmcntalizatioo of inmrest Groups, 316, Interest Groups and Class 
Theory, 317; Demands for Interest Representation, 317. 

2. Clientele Organization 318 

Growth of Clientele Agencies, 318. Disadvantages of Clientele Organizadon, 

318; Attempts at Internal Balance of Interests, 319, Functions of Clientele 
Agencies, 320, Experiences of the Great Depression and World War II, 321. 

3. Staffing for Point of View 322 

Grounds for Interest Representation, 322, Administrative Appomtment of Inter- 
est Representatives, 323; Problems of Dual Allegiance, 324; Group Representa- 
tion Through Special Staff Units, 326, Balance Sheet of Experience, i29. 

4. Interest Representation on Administrative Boards 330 

Mcnber'hip Requirement;., 330, Nomination by Interest Groups, 331; Bipar- 
tisan and Tripartite Boards, 332, Record of Wartime Labor Boards, 333, Test 
of Interest Compromise, 334. 

5. The Principle of Consultation 334 

General Thcorx of Interest Representation. 334. Basic Disrinctions in Group 
Representation, 335; Organization of Interest Participation, 336; Three War- 
time Examples, 336, Foundations of Interest Consultation, 338. 

15. LEGISLATIVE CONTROL, P. 0. Xry, /r. 339 

1. Means and Conditions of Control 339 

Central Issue of Governance, 339; Formal Means of Legislative Control, 340; 
Looking Into Particulars, 341, Atomizatioji of Control, 342; Weakness of Leg- 
islative Discipline, 343. 

2. Contradiction of Integration 344 

Absence of Collective Administrative Responsibiht)’, 344; Splintering Effects of 
Legtslaove-Exccutivc Relations, 345; Legislative Dealings with Subordinate 
Personnel, 346; Subtler Legislative Influences, 347; Grants of Organizational 
Independence, 348. 



XX CONTENTS 

CHAPTER PACE 

3, Diffusion of Initiativb and RESPONsniLny 349 


Executive Share in Policy-Making, 349, Desertions from the President's Pn> 
gram, Inadequate Legislation, SSI, Incongruity Between Power and Re- 
sponsibility, 3S2, Legislators and Administrators, SS2. 

4. Quest for Accountabiuty 354 

Selecnng Department Heads, SS4, Lower-Level Appointments, SSS: Attempted 
Extension of Senatonal Confirmation, 356, Removal Power, 3S7, Legislative 
Pressure for Resignation, 353. 

5. Drives Toward Reform 358 

Case for Cabinet Government, 359 Ments of a Question Period, 359, Legis- 
lative Committee Meetings with Administrators, 360, Legislative Staffs, 360, 
Making Lcgislanve Work Manageable, 361. 


PART ffl 

Working Methods 

16. THE FORMULATION OF ADMINISTRATIVE POLICY, Avery 


Laserson 365 

1. Policy Formation and Policy Sanction 365 


Realm of Administranvc Policy, 365, Breadth of Policy-Making Process, 365; 
Prompting Role of Management, 366, Legislative Basis of Administrative Policy, 

366, Main Division of Responsibility, 367, Coordinate Tasks of Legislature 
and Chief Executive, 363. 

2. Fact-Finding and Discretion in Administrative Policy 368 

Delegation of Policy Dctcrmimtion, 368. Administrative Contacts with Pri- 
vate Fact-Fmding Groups, 369, Interagency Use of Staff Resources, 370, Govern- 
ment-wide Clearance of Policy Proposals, 370, Insuring Ob|cctivity m Statf 
RecommendaLons, 371. 

3. Ideology and Administrative Poucv 373 

Sources of Ideology, 373 Ideology of Political OlHce, 373, Admimstrahve 
Ideology, 374, Intellectual riexibdity and Emotional Stability, 374, Effects 


of Ideological Orientation, 375. 

4. External Influences and Administrative Policy 375 

Impact of Interest Groups, 375, Public Relations, 376, Issues of Legality, 376, 

Task of the Agency Lawyer, 377, Dynamics of Admuustrative Policy-Making, 

377. 

17. GOVERNMENT BY PROCEDURE, TJ'flWo 381 

1. The Nature and Limitations of Procedure 381 


Meanmg of Procedure, 381, Role of Procedure, 381; Procedures as Laws of 
Activity, 382, Procedure as Physiology of Organization, 383, Procedure as In- 
stitutional Habit, 383. 



CONTENTS xxi 

CHAPTER PAGF 

2. Procedures and Public Administration 385 

Rule of Law, 38!)\ Safeguarding Liberty and Equality, 38t>; Legislative Prescnp- 
tion of Procedure, 38f\ Protecting Anminisir-itive Morality, 387 \ Aims of Pro* 
ccdurc, 388. 

3. Types of Administrative Procedures 388 

Classes of Procedures, 388, Institutional Procolures, ^89; Working Procedures, 

389, Divcrsit) of Procedures, 391, Two Illustrations, 391. 

4. Creation and Criteria 392 

Procedure-Making Compared with Pohcy-Malung, 392, Procedure-Making Units, 

394\ Art of Making Procedures, 394', Work Simp'ihcation and Procedural Stand- 
ardization, i9i; Problems of Procedure-Making, 3%. 

5 . How TO Live Among Procedures 398 

Law Versus Dispateh 398 Deficient Procedures, 399 Assessing Red Tape, 399, 

THE TASKS OF MIDDLE MANAGEMENT, Fntz Morstem Marx 
and Henry Reining, ]r 400 

1. The Dual Function of Middle Management 400 

Importance of Intermediate Points of Control, 400, Middle Management— Step- 
child of Administratisc Research, 401, Recogniuon of a Higher Line Career, 

402; Middle Management and Top Direction, 404; Middle Management and 
Control of Operations, 406. 

2. Supporting Top Direction 408 

Effectiveness of Downward Communication, 408; Two-Way Traffic of Thought, 

411; Taking Orders, 413; Tnbulanons of the Operator, 414, Thinking m Larger 
Tcrnis, 415. 

3. Running the Show 416 

Problems of Delegation, 416; Reinforcing die lane Sector, 417; Organizing for 
Work, 418', Reporting Schemes, 419, Keeping Record, 420. 

19. THE ART OF SUPERVISION, Henry Reining, Jr 421 

1. What is Supervision^ 421 

Du’cction With Authonty, 421; Concept of Functional Foreman, 421; Phases of 
Supervision, 422, Scope of Supervision, 422, Imtituuonal Aspects, 423. 

2 . The Supervisory Skills 424 

Wartime Innovations, 424: Job Instruction, 426; Improving Methods, 428; 
Working With People. 430; Work Simplification, 432. 

3. Problems of Supervision 434 

Variations in Supervisory Situation, 434. Requirements of Good Supervision, 

435; Democracy of Work, 437; Selecting Supervisors, 439, Supervision and Pol- 
icy, 441; Span of Supervision, 442; Employee Orgamzation and Supervision, 

442; Short-Run Versus Long-Run Point of View, 443. 

4. Supervision and Employee Initiative 444 

Instituuonal Climate, 444-, Top Management Support, 445-, Channeling Em- 
ployee Initiative, 445; Suggestion Systems, 445; Ranng Employees, 446. 



Xxii CONTENTS 

CHAPTER 

20. ADMINISTRATIVE SELF-IMPROVEMENT, Dontdd C. Stone.. , 

1. Evolutionary Currents 

Beginnmgb of tiic Analytical Approach, 448', Growth of Systematic Inquiry, 
449', Academic and Professional Support, 449‘, Stimulus from Private Manage- 
ment, 450', Government Response, 452. 

2 , Organization for Administrative Analysis 

Conceivable Alternatives, 452', Improvement Through the Administrator’s Per- 
sonal Action, 453\ Use of Outside Consulunts, 453; Use of Committees, 454; 
Stall Meetings, 455; Role of an Administrative General Stafi, 456; Types of Ad- 
ministrattve Planning OHices, 459; Tasks of Line Operamrs and Supervisors, 
461 : Role of the Rank and File, 462, 

3. Techniques for Administrative Self-Improvement 

Mission of the Administrator, 462; T>pcs of Administrative Surveys, 464; 
Reconnaissance, 466\ Planning the Survey, 466; Review of Written Matenals, 
467; Questionnaires and Check Lists, 468; Interviews, 469; Observation of Opera- 
tions, 470; Review of Communicacions, 472; Work-Load and Work-Measure- 
ment Data, 471; Charting Devices, 472; Reports, 472. 

4, Basic RtioURCts in Management Improvement 

Qualifications for AnaKsis, 473, Skill in Human Relations, 474; Training Sur- 
veys, 475; Employee-Initiated Action, 476; Summary, 476, 

2J/MORALE AND DISCIPLINE. Wallace S. Sayre 

L The Meaning of Morale 

Components of Morale, 479, True Coin and Counterfeit, 480; Democratic Im- 
plications of Morale, 481; Doctrinal Counteriniiuences, 481; Impact of Military 
and Business Prototypes, 483. 

2. Building Group Morale 

Basic Premises, 483; New Methodology, 484; Teamwork, 48S; Leadership, 
485; Group Development, 486-, Workmg Togctlicr, 487; Union Attitudes, 
488; Incentives, 490; Performance Standards, 490; Essentiality of Purpose, 491. 

3. The Modes of Disciplinl 

Aims of Discipline, 491; Disciphnan' Restraints, 492; Political Aspects, 493; 
Service Ethics, 493; Evocation of Self-Discipline, 494. 

4. Morale and Institutional Pattern 

Organizational Structure and Concerted Action, 495; Balance of Structure and 
Morale, 495; Organization in Action, 495; Effects of Specialization, 496; Dis- 
dpline as Affirmative Pressure, 496. 


PART IV 

Responsibility and Accountability 

22. ESSENTIALS OF RESPONSIBILITY, George A. Graham 

1. Men and Institutions 

Responsible Men, 501 \ Responsible Institutions, i0i; Interdependence of Men 
and Institutions, 503-, Tbe Folincal Implications of Business Practice, 504i 
Automadsm? 506. 


r*os 

448 

448 

452 

462 

473 

479 

479 

483 

491 

495 

501 

501 



CONTENTS XXIU 

CHAPTER PAGE 

2. Legislative Responsibility 507 

Responsible Legislators, ^07; Realism m Responsibility of Legislators, ^07; Leg- 
islative Irresponsibility ^ 508, Suicidal Tendencies, S09, Responsibility and Lead- 
ership, 509; Responsibility of the LegtsUtive Body, 5J0. 

3. Executive Responsibility 512 

Elected Chief Executives, 5J2; Responsibility of the Chief Executive, SIS; Ex- 
ecutive Restraint, 514, Executive Emphasis on Teamwork, 514; High Officials 
Polmcal Leadership, 515. 

4. Administrative Implications 516 

Polmcian and Civil Servant, 516; General Interest Versus Speaal Interest 516; 
Integrity and Good Faith, 517; Civil Savice — But Not Servility, 517* 

23. THE JUDICIAL TEST, Don /C, 519 

1. The Rule of Practicality. 519 

Propriety of Administrauve Rule-Making and Adjudication, 529; Test of Social 
Utility, 520, Two lllustraaom, 521; Extending the Rule of Law, 522; Admin- 
istrative Regulation as Alternative to Public Ownership, 522. 

2. The Administrative Process and the Lawyers 523 

Prevention Over Punishment, 523; Regulation as Partnership in Management, 

524; Informal Setdement Versus Formal Adjudication, 525; Balance of Public 
Interests, 526; “Snuffing the Approach of Tyranny,” 527; Federal Administra- 
tive Procedure Act, 529. 

3. Administrative Fairness and Judicial Review... 531 

Rules of Evidence, 531, Spot-Check Judicial Review, 532; Scope of Judicial 
Review, 533, Legitimate Judicial Concerns, 534; Legislative and Judicial Stand- 
ards of Review, 535. 

4. The Organization OF Adjudication 537 

Prasccutor-and-JudRe Agencies, 537, Continental Administrative Courts, 538, 
American Alternatives, 539, Executive Integration of Regulatory Bodies, 540; 
Political Factors, 547. 

5. Conclusion 543 

Benefits of Administrative Specialization, 543; Combining Flexibility and Prin- 
ciple, 543. 

24. PERSONNEL STANDARDS, 3/. 544 

1. Responsibility and Competence 544 

Ensuring Responsive and Resourceful Administration, 544; Management and 
the Personnel Function, 544; Reformist Background and Legulativc Aspirations, 

545, New Outlook, 546; Diversity oi Government Employment 546, 

2. The Personnel Office in Government 547 

Central Personnel Agencies, 548; Working Relationships, 549; Departmental 
Personnel Offices, 550, RtUtions With Operating Officials, 551; Qualifications 
for Personnel Work, 552 



xxiv CONTENTS 

CHAPTER PACB 

3. Classification and Compensation 553 


Characrerisucs of Classification, 553] Keeping Classification Up-To-Date, 554, 
General Overview Versus Special Considerations, 554] Classificabon and the 
Career Service, 555, Compensation, 556. 

4. Employment 557 

Implications of the Career Idea, 557] Recruitment, 559; Examinations, 560; 
Written Tests, 562, Oral Tests, 563, Evaluation of Educatioa and Expenence, 

564, Performance Tests, 565, Placement, 566. 


5. Training 567 

Types of Training, 567] Pre-Entry Training, 568, Orientation, 570; In-Service 
Traming, S7C Post-Entry Training, 573. 

6. Employee Relations 574 

Place of the Union, 574, Stress and Strain, 574, Unionism and Service Neu- 
trality, 575, Value of Unions to Management, 575, Gncvancc Procedure, 576. 

25. FISCAL ACCOUl^AhlLlT^, Harifey C. Mansfieid 577 

1. Fuel for the Engines of Administration 577 


Administrative Responsibility and Fiscal Accountability, 577, Multitude of 
Voices 578, Pressures and Restraints, 579, Pattern of Legislative Money Grants, 

580, Forms of Accountability, 581, 

2. Justification 582 

Call for Estimates, 582, Departmental Consideration, 583, Formulation of the 
Executive Budget, 586, Legislative Action, 587, Congressional Reform Pro- 
posals, 590 

3. Budgetary Coordination 593 

Essence of Coordination, 593, Stimulation of Program Thinkmg, 594, Coordi- 
nation b> Consultanon, 595, Departmental Synthesis, 596, Top-Level Coordi- 
nation, 597. 

4. Budget Execution 598 

Budget Principles and the Test of Practice 598, Divergence Over Ultunate Ends, 

602, Fund Control, 603, Allotments, 603, Apporbonments, 604, Fmancial 
Reporting, 605, Personnel Ceilings, 605. 

5. Audit 606 

Public Finance and Representative Government, 606; Expenditure Control in 
England, 606; Beginnings of Expenditure Control in the United States, 607] 
Specificity of Appropriations, 608, Admmistrative Checks, 609, Delay and Lax- 
ity, 610, Path of Reform, 6i2, Formation of the General Accounting Office, 

6i3, Control Versus Audit, 614, Safeguarding Operational Responsibility, 615} 
Balance Sheet of Audit and Setdement of Accounts, 617, 


INDEX 


623 



fflE ROLE OF PUBUC ADMINISTRATION 




CHAPTER 
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The Growth of Public Administration 


1. Administration— Public and Private 

Administration as Pan of All Planned Effort. SavelEor those who drift C- 
through life and care not where the currenr takes them, all men know 
something from their own experience about the importance and the ways 
of administering their affairs. For to refuse to let circumstances run some 
wayward course and to work instead within the limits they impose to' 
■‘^attain a more acceptable end— this, at heart, is the idea of administration. 

simplest terms, administration is determi ned action taken in pursuit 
of conscious purpose. It is the systematic ordering of affairs and the calcu- 
lated use of resources, aimed at making those things happen which we 
want to happen and simultaneously preventing developments that fail to 
square with our intentions. It is the marshaling of available labor and 
materials in order to gain that which is desired at the lowest cost in energy, 
time, and money. No man, therefore, who singly or in company with 
others has ever laid out— or had laid out for him— a course of action and 
proceeded on it can be without some intimation of the nature of adminis- 
tration. Motivated by their desires and interests, individuals and groups of 
individuals set themselves their main goals; what they do thereafter to 
translate these goals .into positive achievement is essentially administration. 

Regardless of the field of human endeavor, there is thus an adminis- 
trative side to all planned effort. In simple situations where the things 
that need to be done are obvious, and it is fairly plain who can best do 
what, it is possible for people sharing an objective to work as a team and 
never grow aware of the fact that their teamwork for the common purpose 
spells administration. Rut when conditions become complex or difficult, 
when it is no longer easy to know how to proceed or whether the resources 
available will be adequate for gaining the common end, the administrative 
aspect emerges as a matter of special attention. 

This conscious concern with administration arises first, and principally, 
among the comparative few to whom it falls to outline programs, devise 
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procedures, and direct or supervise operations. In a more general way, the 
importance of administration also comes to be recognized by the many— 
those through whom the process of cooperative effort opeiates, so to speak— 
and how they “see” it will usually make a considerable difference in the 
success or failure of the enterprise. Where they share in its purpose and 
can look forward to sharing in some way in its fruits, administration is 
accepted as the means whereby they are enabled to be successful in their 
]obs, and they work accordingly. Where they reject the purpose and see 
no prospect of a fair participation in its results, administration is regarded 
as a means of exploit ing diem against their will— and under such circum- 
stances even a genius in management will be unable to achieve more than 
poor results. 

Although the purpose minded individual has administrative problems 
in his own life, whether he lives m the modern metropolis or on .t farm 
m Kansas, we usually speak of administration and management in con- 
nectioi with the organization and direction of cooperative or collective 
activity. The two terms — administration and management — are sometimes 
used interchangeably. In general, administration is the broader term, em- 
bracing such tactors as establishing priority of specific goals, devising the 
most appropriate structural form for the coofierative enterprise, and harness- 
ing the total effort toward attainment of the defined ends. Management, 
m Its distinctive sense, relates primarily to those activities which are designed 
to make the enterprise succeed within the framework of policy, structure, 
and resources. 

Unity of Scientific Knowledge of Administration. It is in the sphere 
of cooperative or collective effort that administration has its primary signifi- 
cance. Whether social, religious, economic, or political in character, every 
organization He per^ on aHministr.atin n for accomplishing its aims. And 
the larger the organization, other things being equal, the greater the need 
for administration to be formally and extensively developed. On the ques- 
tion of whether administration is chiefly art or science we can here confine 
ourselves to the observation that, while it is and must be both , it is steadily 
coming to be more than an art. From either angle, however, it is equally 
obvious that the precepts and standards of administration comprise a single 
discipline. Its rules and insights arc utilized in numerous and widely 
different fields; they nevertheless constitute but one body of theory and 
practice. 

Like other sciences, the developing science of admimstration has many 
branches. All of them, however, stem from the same trunk. Not a fewj 
people have deluded themselves by assuming — to take the most serious 
m'sconception— that business administration and government administraticnj 
are entirely separate spheres, completely distinct from each other. The 
fact is that they have more m common than not. Neither stands alone; 
both are parts of a larger whole. As disciplines they differ not so much 
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in theory and practice as m the uses to which they are put Yet even in 
their particular objectives the gap between them is not as wide as some 
seem to suppose Government and business profit alike by contributions’' 
made by either to the advancement of administration As one example, the 
growing membership and influence of the Society for the Advancement of 
Management, supported by both groups, prove that these truths are being 
appreciated on both sides Both are realizing how much theirs is a common 
goal and a common interest 

Business affords the most obvious illustration of private administration. 
But we find highly developed administration of a nongovernmental char- 
acter in other institutional realms also Mooney a'^d Reiley have under- 
scored the importance, espeaally for the study of organization, of the largely 
unexplored riches m the field of ecclesiastic administration^ The Roman 
Catholic Church and the Greek Orthodox Church come to mind as two 
conspicuous examples These and other religious bodies throughout the 
world have maintained themselves continuously through many centuries. 
Such a record implies remarkable admimstrative as well as spuitual achieve- 
ment It merits more attention by students of administration than it has 
thus far received 

Colleges and universities comprise another institutional sphere which 
has contributed much to the development of tested administrative knowl- 
edge The universities of Pans, Oxford, Palermo, Cairo, Salamanca, Kiev, 
and Harvard are but a few of many outstanding institutions of learning 
which have survived through hundreds of eventful years into our own, 
time In order to accomplish their intellectual mission they had to give 
much thought to the admimstranon of their institutional affairs Even 
today few problems are more complex thin those of giving common focus 
to the interests of professors, students, parents, alumni, trustees, and donors 
or taxpayers— c^ecially when we consider the fict that most of these 
individuals are free igents, not subject to compulsion. 

Scofte of Public Admimstran on At its fullest range, public adminis- 
tration embraces ev ery area and activity under the jurisdiction of p ubliq^ 
polic y We might even include the processes and operations through wKich 
the legislative branch is enabled to exercise its law making power; there 
IS much adroit minigement in the enactment of legislation In the literal 
sense of the term, public administration also includes the functions of the 
courts — in the administration of justice — and the work of all the agencies, 
military as well as civilian, in the executive branch of government. An 
exhaustive treatise on public administration would, therefore, have to give 
consideration to judicial struaure and procedure and likewise to the special 
machmery and methods employed by the armed forces, m addition to 

I Mooney, lames D and Rcdc), Alan C, The Fimctples of OrganaaHoo, New York 
Harper, 1939, especially the discussion of hicrirchs in the Romm Catholic Church in the chapter 
on Theories of Orgminnon 
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legislative management. By established usage, however, the term “public 
administration" has come to signify primarily the organization, personnel, 
practices, and procedures essential to effective performance of the civilian 
functions entrusted to the executive branch of government. We shall use 
the term in this customary sense. 

While not disregarding judiaal or military functions, public admimstra- 
tion in our meaning denotes mainly the w ork of civilian agencies charg ed 
by statutory mandate with carrying on the public business assigned to them. 
Broadly speaking, it covers everything they do, or could do, to help the 
body politic attain its purposes. More spcafically, though not ignoring con- 
siderations or activities peculiar to particular governmental levels, types of 
program, or geographic areas, public admmistration centers its concern in 
those matters of organization, procedure, and method common to all or 
most administrative agencies. It pertains first and foremost to those factors 
of basic importance found throughout the whole range of executive respon- 
sibility. 

Application of the body of knowledge called public administration to 
any particular function like welfare may carry us from the level of the 
town hall to that of the statehouse, from there to the national stage, and 
on beyond to international affairs. It may span, on a single plane, from 
the bogs and bayous of a Louisiana parish to the desert lands of a county 
in Nevada or the wooded hillsides of a New England town. It may impress 
identical features on such different functions as health, education, conserva- 
tion, transportation, telecommunication. Or it may weave back and forth 
from a patently “governmental” function like the arrest and detention of a 
thief, to a quasi-governraental, quasKommercial one like the operation of 
an electrical utility, and again to what the cvnic would regard as a public 
function par excellence, the collection of taxes. Despite the shifting scenes, 
certain problems will recur and certain precepts will be uniformly applicable 
in every field. Generic administrative theory is everywhere the same; its 
major parts comprise the "elements” of public administration. 

Elements of Public Admimstiabon. The fundamentals of organization, 
procedure, and method essential to efficient service in all fields alike, irre- 
spective of level, area, function, or purpose, fall into three principal groups. 
Success in administration is a composite product made up for the most 
, part of; (a^ffective relations in policy-making between the chief executive 
and the legislature or, ui' tKc case of a private enterprise, the board of direc- 
tors governing the organization; (b) aM<ty of the chief executive and his 
principal aides and key subordinates to incorporate the policies adopted 
by the legislature or board of directors into workable plans of operation, 
sustained by appropriate grouping of component activities; and (c^skill 
of thosejin charge of operations m so directing, coordinating, instructing, 
and winning the collaboration of the rank and file of employees that the 
objectives embodied in policies and plans will be efficiently accomplished. 
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'Thus It follows that the elements of public administration consist of three 
sets of considerations or hypotheses- the first pertaining to the role of the 
executive head in policy-making, the second to relations betweeiFthat official 
and his immediate associates in the top structure of the administrative 
hierarchy, and the third to relations between the higher operating chiefs 
and all employees of progressively lower rank.” 

Every science has its problems of nomenclature. One of the problems 
of nomenclature in public admimstration has been to develop agreement 
on terms that would clearly denote the three ma)or aspects or phases of 
this science. While usage has not become firmly settled, the highest respon- 
sibilities— those involving relations with the legislative body— are generally 
classified as being executive in character. Those primarily oriented toward 
the general scheme of operations are usually referred to as administrative. 
Those relating to the actual direction and supervision of the whole force of 
employees are in the main labeled managenal Man agers supervise the fulfi ll- 
men t of work pro g rams u nder the general direction of administrators , who 
in turn carry responsibility for Broad alignments given them by the chiej 
executive, whose policies are formulated in collaboration with the legislative 
body. It should be noted, however, that each mam phase of responsibility 
carries its emphasis into the body of aides attached to it; thus the chief of a 
departmental planning staff is an administrative aide. 
rsi ldmtnhtiation aj Savant of Poltcy . Whether the sphere of interest be 
pubhc or private, administration is alwaj s the servant of policy. Manage-' 
ment— the largest part of admimstranon — denotes means, and means have 
no significance except in terms of ends. The dichotomy of ends and means' 
forms the basis of and supplies the justification for studying pubhc adminis- 
tration as an identifiable aspect of government. We usually think of govern- 
ment as being divided naturally into three coordinate parts— legislative, 
executive, and judicial desirable to recognize the utility of conceiving 
of government as a going concern having but two main phases — ^making 
public jiQlicy and administering the public business in accordance with 
th.at policy 

^ When the legislative and judicial branches of our national and state 
governments confine themselves to their proper functions, the former con- 
cerns Itself mainly svith problems of policy and the latter works entirely 
in the field of administration— administering justice. In contrast with these 
branches, the executive department is obhged to a certain extent to carry a 
double load; top executives have to labor m both vineyards. Presidents, 
governors, and mayors (save when relieved of administrative duties by a 
city manager) are required to serve both as political leaders and adminis- 

2 See Pearson, Norman M., "Fa>oli5m As the Necessary Complement o£ Taylorism," 
Amcfican Poliftciil Simue Review, VM5 ,Vq\ 39, pp 68-80 For further elaboration, sec Urwick, 
L\n(lall, rhe Elcmints of Admtmsuation London. Pitman, lO'li 
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tradve chiefs. Except for such administrators-inchief and their principal 
subordinates, however, those engaged in administration do not make or 
necessarily participate in making the basic policies they execute. Their 
prime job is to give effect to policy. Their main function is the execution 
of programs. The sponsorship or authorization of programs is the task of 
policy-makers— the elected members of the legislative body and the chief 
executive with his associates. 

Translated into governmental terms, the ends-means scheme becomes 
the dichotomy of politics and administration.® Admitting its relativities, 
this is a useful distinction. It is of practical value also in helping free 
citizens understand what they can most wisely do in making democracy 
work. The political tests of policy are mainly two; enlightenment and 
representativeness. The citizen can force his government to meet these 
tests by the proper use of his vote. In contrast there is only one main test 
of public administration, and one difficult or impossible for the citizen to 
apply: Are the means used effective in terms of their cost in achieving 
the end sought.? The best way for the citizen to ensurelhat his government 
meets this test is not by trying to measure administrative efficiency himself 
but by making his elected representatives insist on the use of objective 
measurement of performance within the administrative system. 

As a general proposition, policy and politics in the sense of the political 
process of policy determination are primary to administration both logically 
and chronologically. Policy defines the aims and ends of governmental 
action. The ideal of government by consent of the governed would be 
empty unless the common man had his say in the matter. In a democracy 
of large-scale governmental operations like ours the citizen plainly cannot 
have his say directly, except within narrow limits. Through voting, how- 
ever, and through other kinds of political activity he can indirectly express 
his preference in policy. The people choose their representatives in the 
legislature and at the helm of the executive branch; these persons proceed 
with the making of public policy. Though they may receive advice and 
information from various quarters — officials as well as interested groups — 
they alone are called upon to determine and declare policy. 

On the highest level, therefore, public policy is what politically chosen 
representatives make it. It is after they have set the goals and laid out the 
main lines of action for attaining these goals that the basic role of public 


3 For two classic statements of this distinction, sec Wilson, Woodrow, “The Study of 
Administradon," Politienl Science Qiarlerly, 1887, Vol. 2, pp. 197-222, and Goodnow, Frank J., 
Poirier and Administratim, New York: Macmillan, 1900. For an indication of current views, 
see Haines, Charles G. and Dimock, Marshall E., eds., Essays on the hsw and Practice of 
Governmental Administration, Baltimore; Johns Hopkins Press, 1935. 
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administration begins.^ Admimstrators have the task of enforcing or imple- 
menting policy. It IS the essence of ‘heir craft to handle the public’s business 
with the greatest efficiency possible, limited only by the resources available 
to them and the conditions under whrh they aie required to work. In 
their capacity as citizens, the men and women who serve in public admin- 
istration may not always share the views of those who make official policy 
or agree with its wisdom Unless they resign their posts, however, it is 
their solemn duty to bend every effort to accomplish the purpose or the 
program set. It is not their business to try to substitute any greater wisdom 
they may think they have for any lesser wisdom of the people’s chosen 
representatives The time for admmistrators to record their doubts is at 
the stage of policy consideration oi reconsideration. Here they svill usually 
be heard with full appreciation of their judgment. 

The public service has much to gain and nothing to lose from observing 
the implications of the dichotomy of politics and administration To the 
degree that administrative officials make clear by W'ord and deed that they 
legard themselves principally as agents of policy, the public will be likelier 
to confine itself to the control of policy in the legislative arena, leaving 
admimstration free to do its work without direct pohtical interference. 

2 The Americcv Backgroind 

Heittage fiom Biitain, Five European nations participated in the ex- 
ploration and early settlement of what is now the continental United States. 
Only one of them, Britain, left a deep unprint upon our administrative 
institutions British antecedents furnished the models for the towns which 
still are the fundamental pohtical units in New England and for the 
counties which form the basis of local government in the agrarian South 
The mixed pattern of towns, townships, cities, and counties which has 
developed in other regions of the country also aiose from these beginnings 
The combinations and modifications which took place have been due mainly 
to the influence of geographic and economic factors, and also to the fact 
that those who migrated from one section to another simply carried some 
of their customs svith them 

The ad hoc or special purpose governmental districts — for schools, water, 
drainage, health, recreation — so ubiquitous in American local administra- 
tion, are likewise to a degree of English origin Genetically, they may be 
traced back to the concept of the limited or single-purpose local public cor 

^Thc sequence of politics and administration » perhaps most casilj \isualized with refer 
ence to a particular statute or program There are at least fise snites in the process, the first 
three chiefly political, and the latter tivo mainla adininictratn c (a) de\clopment of a favorable 
public opinion, (b) electioneering, (c) formal lrgisljti\e adoption nr enactment (d) norma) 
executive administration, continuing as long a« the polic) remum unchanged and (c) tuchcial 
administration for interpretation and application the poliuj v\hcncicr the citizen claims 
thit enforcement isould iniadc his legal rights Cf Anderson William Amencan City (joiein 
menl pp 18S K*2 New ^nrk Hcnn Holt 1925 
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poration as developed in Anglo-Saxon jurisprudence. This is not to suggest^ 
however, fhat the explanation for our extensive— not to say, excessive— use 
of these units is bad British precedent. The histone reason for our having 
today some 127,000 school districts is not that our ancestors bhndly followed 
the example of seventeenth-century English administrative organization. It 
was pai dy the need for a convenient governmental unit through which early 
Americans, especially m the northern colonies, could realize their ambition 
of providing free common schooling for all children; and partly, once the 
pattern of reserving sections of the public domain for the support of educa- 
tion had been established, the necessity for a device whereby the people of 
the Northwest Territory (1787), and also of all other areas subsequently 
opened tor settlement, could organize to take advantage of their educational 
opportunities. Whether the district system should be retained unchanged 
or whether it should be modified and simplified are questions to which 
students of public administration in the twentietli century must find answers. 

Until the first gams, during World War I, of the movement for 
state administrative reorganization, perhaps the best way to describe the 
impact of the Biitish example on state government would have been in 
terms of “reverse English.” American experience with loyal colonial admin- 
istration had been such that, when the people themselves came into control 
after 1776, they reversed the model of the powerful chief executive In 
organizing their new state governments they vested preponderant power in 
the legislative assembly Aside from the presidency, it took the nation 
approximately a century to overcome its fears and suspicions of centralized 
authority, even under popular and legislative control Tlie movement for 
administrative integration under a strengthened executive which has been 
the key to much of the pi ogress made in state government during the past 
generation is a relatuely recent development. 

Insofar as the form and character of American national government is 
concerned, the Constitution on w'hich it is based comprises a bundle of com- 
promises One of the reasons why compromise was so essential in the his- 
toric summer of 1787 was the insistence of many of the Founding Fathers 
that the document incorporate numerous features of the British system of 
government. They aimed at framing a polity combining both aristocratic 
and democratic characteristics, but in such a way that over the years the 
popular features could gradually lx: expanded. Every mature citizen may 
judge for himscll how' well they succeeded. 

Finally, there is the matter of English ideals of liberty, equality, and 
justice Our British heritage has not consisted merely of mechanics i elated 
to administrative areas and structures. In some ways the most significant 
elements have been those conceptions of individual freedom, due process, 
and equal justice which, adding up to the “rule of law,” are perhaps the 
richest political treasure of American as well as of Anglo-Saxon civilization. 
Americans have introduced many modifications in their administrative as in 
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their linguistic heritage. Yet these have not replaced the foundations 
British influence lives in American administration today not only in its struc- 
tural forms and operating procedures but still more in the spirit by which 
the whole system is animated. 

Influence of the Frontier. As part of the “cutUng edge of civilization,” 
public administration is always affected at any given time by what civiliza- 
tion IS trying to cut. When it is the wilderness of untamed forests, prairies, 
swamps, and deserts with which American government had to contend for 
three hundred years as the pioneers made their way westward across the 
continent, the effects are of one kind. When civilization is cutting economic 
or social barriers in a highly industrialized and urbanized society, the effects 
are of a different nature. 

The physical frontiers against which American civilization was pushing 
from the days of the landings at St Augustine, Jamestown, and Plymouth 
until the last of the good “free land” was staked and claimed around 1890 
had several major influences upon the emerging administrative system. 
Sparsity of population and the simple life which the pioneers and first set- 
tlers led, together with their fierce spirit of self-reliance, caused the activity 
of government to be restricted at the outset to little more than the main- 
tenance of the peace, the recording of land titles and the administration of 
justice. As a result, the ideal of limited government became deeply ingrained 
in American political thought. This in turn encouraged the view, asserted 
on a national scale by Andrew Jackson, chat the duties of pubhc employees 
were, or admitted of being made, so simple that as a general rule they could 
be peiformed m a reasonably satisfactory manner by the ordinary citizen, 
irrespective of the character ot his previous private pursuits Honesty and 
normal intelligence were thought to be the only essential qualifications. 

These mfluences have expressed themselves chiefly m two ways. One 
has been the constant disposition of the pubhc to be suspicious of all pro- 
posals to extend the range of administrative activity Millions of Americans 
still hold the conviction that government should both stay out of business 
and keep away from it — the late nineteenth century version of Jefferson’s 
preference for that government which governed least The other influence 
has been a somewhat naive faith m mechanically simple and direct relation- 
ships between the citizen and his public servants, coupled with a stubborn 
refusal to combine defectively small governmental units into larger and 
more resourceful entities Until near the close of the nineteenth century, 
virtually every important administrative office — ^whether in town, city, school 
district, county, or state— was on an elective basis Many still are, particu 
larly in the counties. Moreover, terms of elective office are invariably short, 
seldom running over two years. 

As for appointive positions, the presumption prevailed from the eaily 
days that there should be frequent rotation in office and that cverj newh 
elected official had the right to dismiss incumbents inherited from his pre 
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decessor and fill their posts with appointees of his own choosing. Con- 
siderable success has been achieved on the national level and in the more 
progressive states and cities in replaang this tradition by the sounder one 
ot career service based on merit. However, the old way remains dominant 
over a considerable area of public administration even to this day. 

Hamiltonian and Jeffersonian Tiadttioni. Another historic influence upon 
modern American administration has been the uneeasing contest between 
two different governmental theories espoused by the two opposing titans 
of Washington’s original cabinet.’ 

Hamilton, brilliant, logical, and conservative, believed that commercial 
strength constituted the only sure foundation for national welfare and 
favored bold use of federal authority to advance that end. His program 
for building up a business class through tariff protection and other aids to 
industry inevitably entailed a considerable exercise of centralized power 
This caused opposition at a time when previous experience led most people 
to cavil at every debatable employment of public authority as a danger to 
individual liberty. Hamilton, however, had no fear of power m government 
provided that those who wielded it could be held responsible for their acts. 
This philosophy has been a significant factor m American government. 
Disillusionment with the consequences of his economic approach has weak- 
ened the appeal of Hamilton's program at various times. It is hardly too 
much to say, however, that his philosophy of administration — readiness to 
use governmental power wherever there is assurance of public control over 
Its use— IS stronger today than ever before 

Jefferson, his great antagonist, disagreed with these ideas— though not 
with a policy of fostering the development of commerce or of using such 
power as was indispensable to the attainment of some end that would greatly 
enhance the public welfare. Visualizing the country as destined under the 
right leadership to develop into a glorious agrarian democracy in which 
every man could find security for his family in the cultivation of his own 
acreage or in independent work as artisan, Jefferson saw little need for 
national administration other than that required for the conduct of foreign 
relations. 

Beneath this belief, however, lay a more fundamental conviction. Jef- 
ferson was of the opinion that power always tends to corrupt the man in 
whom It IS vested He considered the difficulties of preventing its abuse so 
formidable as to make imperative its limitation to the barest minimum. 
Jefferson’s agrarian ideal has long since lost all chance of translation into 
actuality. However, no one needs to be told that because of the continued 
and gradually increasing expansion of central government, this philosophy 
of limited and decentralized administration is one of the most effective rally- 
ing cries for many who are earnestly concerned over the future of American 

®C/. Caldwell, Ljnton K, The Adminutrahvc Theories of Hamilton and Jefferson, 
Chics^o University of Chicago Press, 1944 
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federalism. There are simultaneously groups within the body politic who 
are exploiting the fear of power for selfish purposes. 

Clearly, neither the Hamdtonian nor the Jeffersonian tradition embraces 
the whole truth. Public administration has profited by accepting parts of 
both. The problem has been— and will continue to be— how much em- 
phasis at a given time to accord to each. 

Public Administration and the National Economy. Adam Smith’s The 
Wealth of Nations, published in the year of the American declaraaon of 
political independence, served in a sense as a declaration of economic mde- 
pendence on behalf of the rising busmess or middle class As such its basic 
ideas came to have an enormous vogue throughout the whole Western world. 
It IS no exaggeration to say that during the nineteenth century they sup- 
plied the dominant coloration in popular thought on the relations between 
government and busmess. Nor have they ceased to exert their influence. 
The philosophy of classical economics which took its rise from this epic 
volume was far more than a reasoned protest against the theory and practice 
of mercantilism. It had a positive character of its own, the implications of 
which were of cardinal importance for public administration. 

Politics and economics, according to Adam Smith, were largely separate 
spheres. The less they had to do with each other, the better. Every man 
had his own property or skill and the impulse of self-interest to lead him 
to put them to the best employment. The wisest thing government could 
do, therefore, to help men solve their economic problems was to leave the 
business world strictly alone Admittedly it was necessary for government 
to prevent or suppress civil disturbances, punish crime, and build and main- 
tain basic public works. In the domestic realm at least, however, this was 
as far as it should go. 

With a virgin continent opening up m the eighteenth and nineteenth 
centuries, great numbers of the people of die United States had property of 
their own— land being naturally the mam type; or, lacking property, they 
could acquire some Land enabled a family to be relatively self-suffieient. 
Consequently, the philosophy of governmental nonintervention did no such 
violence to the economic facts of life as it would in our day. Widespread 
ownership of land, actual and potentiil, provided at least some justification 
for Ittissez faire government Another factor was the neat complementation 
of legal theory it was, and is, one of the basic tenets of the “rule of law” 
here as in England that the citizen is at liberty to do whatever has not been 
prohibited, provided only that he recognize the equal right of everyone else 
to act in the same way 

It required, therefore, a long and slow development, through decades 
blous'd with innumerable instances of helpless poverty and social injustice, 
to raise political thinking above the standard of freedom from regulation of 
any kind to a higher standard. This higher standard of the present age is 
freedom under regulation designed to safeguard the general welfare. Until 
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the new development was well under way, public administration had only 
halting and tentative relationships with the national economy. Today gov- 
ernmental activities in countless ways sustain our economic life. 

Asseiiion of the Public Interest. Charles E. Merriam has pointed out 
in a recent study of public planning that in the early decades of the last 
centurv the federal government showed some concern over abuses inherent 
in uncontrolled private exploitation of the nation’s natural resources. Yet 
It was not until the eighties that practical action was initiated to safeguard 
the public interest.'’ Following the panic of 1837, Massachusetts established 
a state bank commission to make sure thereafter of the observance of its 
banking regulations. Still, even though there was similar provocation in 
other states, few followed suit.'^ Jurisdiction over such matters lay generally 
with the states; their inaction often resulted in hardship and in|iistice for 
numerous individuals. Nevertheless, it was only after the Middle Western 
states had enacted the Granger laws in the seventies that government began 
to intervene more extensively in the economic sphere. 

Conceivably, the executive arm of the national government might have 
been employed to prevent the occurrence of abuses as the economy of the 
country expanded. However, any effort toward effective use of public 
authority for such purposes would have met the strongest kind of opposition. 
From the history of governmental regulation during the late nineteenth 
century it is evident that the new public administration was in a sense the 
unwanted child of a nation bent on the wild pursuit of material gain. Gross 
rapacity and prodigal wastage had to demonstrate the error in the belief 
that competition invariably worked like an invisible hand to ensure the pro- 
tection and promotion of the common welfare. Only then did the represen- 
tative bodies begin to emphasize the positive note m the American phil- 
osophy of government— the idea that government exists to safeguard the 
general welfare Only then did they enact the statutes and create the agencies 
which account for the contemporary range of public admimstration. 

3. The Expshsiqiv of Governmental Functions 

American Pragmatism. With some measure of justification, it has been 
said of the people of the United States that as a nation they are not much 
given to systematic political speculation Throughout our history it has gen- 
erally been assumed without benefit of p.trticulars that the sphere of govein- 
mental activity should be sharply limited and that government should “stay 
out of business ’’ No one, however, has succeeded in making a list of proper 
and improper functions of government that has won public approval and 
held It over an extended period. William Graham Sumner’s What Do Social 

^ Merrum, Charles E , The National Resources Planning Board A Chapter m Amencan 
Planning Experience,’ Amencan PoUiieal Saence Review, 1944, Vol, 38, p 1075 §. 

C/ White, Leonard D, hiUoductian to the Study of Public Administration, pp. 26”27, 
New York: Macmillan, rev eel, 1939 
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Classes Owe Each Other? (1883) and Herbert Spencer’s Man Versus the 
State (1884) both endeavored to demonstrate analytically why it was unwise 
to enlarge the range of governmental action, Yet the functions of govern- 
ment were increased even during the decades in which these books were 
enjoying tbeir greatest popularity Though their theoretical inclination has 
consistently been to keep the scope of government restricted, the American 
people have shown equal consistency in basing their action on “practical 
considerations” whenever these have pointed strongly in the opposite direc- 
tion. 

The line of argument implied m Cleveland’s famous sentence, “It is a 
condition and not a theory which confronts us,” is one that has always made 
sense to most Americans They tend to believe that the presumption should 
never be in favor of adding to the powers or responsibilities of government; 
but they also insist that in the last analysis “government has to do what it 
has to do They have never been prepared to adhere blindly to mere theory 
when the price of such adherence would have been acute social injustice or 
failure to reach some objective to which they were strongly attached. It 
remains to be seen how f ir attitudes will change in the face of the new con- 
cern for high level employment Up to now, however, Americans have 
tended to support the broad principle that government should not meddle 
in the domain of economic affairs and at the same time they have wanted it 
to be prepared to help them meet whatever economic difficulties might prove 
to be beyond the capacity of business 

Limits to Goveinmental Nonintetvention. American administrative his- 
tory abounds in illustrations of governmental extensions to meet current 
needs. Consider, for instance, the compromise of laissez faire involved in 
the election of national tariff walls, in the establishment of the three “clien- 
tele” departments in Washington— Agriculture, Commerce, and Labor— and 
in the creation of certain of our governmental corporations Each of these 
developments represents something of a variation on the theme of the pure 
theory of the American politico-economic system, yet each is accepted as a 
part of the system in operation Curiously enough, those who show the 
greatest interest in urging government to pursue or persist in a positive course 
of action are often quite unconscious of svhat they do in terms of this theory. 
The reason is simple If a particular group can manage to persuade govern- 
ment to intervene in the economic sphere on behalf of its own special 
interest, that naturally seems to it all to the good; it is "interference” only 
in the eyes of those who arc interfered with — to them it is all wrong 

Few groups in the body politic have given more lip service to the prin- 
ciple of the separation of government and business than the leaders of 
industry. They have always held it high as a general idea. Yet from the 
time of Alexander Hamilton to the present they have generally favored 

^ For the mtuce of the people s power over public administration, see Appleby, Paul H., 
Big Democney, p 135 ff. New York Knopf, 1945 
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tariff protection— a clear illustration of artificial interference with the dis- 
pensations of the “invisible hand” of free and “natural” competition. Nor is 
It relevant that many believers in Icussez jure have fought for tariffs with- 
out being aware of their inconsistency. '1 heir leaders have usually known 
what they were doing. As practical men they have merely refused to allow 
intangible principles to stand in the way of tangible results. 

Establishment of Clientele Depaitments Governmental intervention in 
the field of agriculture began nationally in an almost unnoticed activity of 
the Patent Office— the distribution of seeds and cuttings received from 
American consuls abroad. After performing this humble service for a 
number of years, the Patent Office m 1859 was given its first agricultural 
appropriation of $1,000. This was to be used for continued collection and 
distribution of seeds, for making several investigations of interest to farmers, 
and for the collection of agricultural statistics. Succeeding years brought 
increased appropriations without additional functions. Then, in 1862 , under 
the urging of the United States Agricultural Society whose members wanted 
additional “service” from the government, Congress took the decisive step 
of passing the "organic act” which created “at the seat of government of the 
United States a Department of Agriculture 

It IS a far cry from these modest beginnings to the gigantic operations of 
the department today. But two stiong threads have provided connecting 
ties throughout every stage of the development One is the continuous desire 
of organized farmers for governmental aid to agriculture. What the United 
States Agricultural Society did in persuading Congress to establish a new 
department in the midst of the Civil War typifies what organized agriculture 
has tried to do ever since— gain for itself in the solution of its problems the 
friendly assistance of government. The other thread is the willingness of 
the public to “go along ” Occasionally it does so for the posiUve reason that 
It thinks the general welfare would be served by providing the help sought. 
The usual explanation is much simpler, however Unless the opponents of 
a proposal can convince the pubhc that its passage would open the door to 
a raid on the treasury, it is almost impossible to rally a majority to block its 
enactment. 

The Department of Commerce and Labor, created in 1903, was the sec- 
ond major clientele agency established within the structure of national 
administration In terms of its germinal bureaus, it rose from such practical 
considerations as the necessity for proper patent registration (Superintendent 
of Patents, 1802), the need for inspection of steamboats to ensure their sea- 
worthy condition (Steamboat Inspection Service, 1838), and the demand on 
government for maintaining a testing laboratory of its own in order to assure 
Itself of getting full and precise value m the purchase of supplies (National 
Bureau of Standards, 1901). In terms of its creation as a combined entity, 

®Gaus, John M and Wolcott, Leon O, Puhlic Administration and the Vnited States 
Department of Agnailture, pp 3-5, Chicago Public Admmistranon Service, 1940 
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the Department of Commerce and Labor owed its origin to the fact that 
around the turn of the century the President and Congress alike were con- 
vinced that administrative needs would better be served by bringing together 
twelve existing bureaus doing broadly related work in a single, fairly unified 
agency 

The unit within the Department of Commerce and Labor which has 
aided the American business community most directly came into bemg as 
the Bureau of Foreign and Domestic Commerce. Established in 1912 by an 
act of Congress, it was charged specifically with the “the promotion and 
development of the foreign and domestic commerce of the United States.” 
Organized business worked actively for the passage of the measure setting 
up the new bureau and has since then looked upon the department, not 
unreasonably, as its special source of sympathetic governmental assistance. 

Like the Department of Commerce (from which in 1913 it was formed 
by separation), the Department of Labor was composed initially of two 
bureaus which had been created in preceding years The older of these was 
the Bureau of Labor, established by Congress in 1884 for the purpose of 
collecting and analyzing information on labor conditions and located in the 
Department of the Interior Named the Department of Labor a few years 
later and given independent status though not abinet rank, it was in 1903 
again designated as a bureau and grouped with a number of other agencies 
to form the Department of Commerce and Labor The other original ele- 
ment of the newly formed Department of Labor was the Children’s Bureau, 
which had been m existence for less than a year. As its name imphes, the 
Children’s Bureau was created for the purpose of gathering information 
and preparing reports, nationwide in scope, on problems of child care and 
child welfare The considerations leading the President and Congress to 
combine the two bureaus into a department of cabinet rank were political 
and administrative With organized labor’s increasing success in making 
the public aware of the problems of the working class, it appeared to be 
both “good politics” and sound admimstrative grouping to accord labor the 
same kind of recognition which had already been given to agriculture and 
business 

~'Rise of Governmental Coipoiations As American pragmatism is evi- 
dent in the creation of these three great clientele departments, so it can be 
seen just as plainly in the circumstances under which some of our govern- 
mental proprietais undertakings were launched With popular opinion 
generally adverse to government’s “going into business,” most proposals to 
set up a publicly oivned or publicly operated business enterprise have a strike 
or two against them before they get under way Yet government corpora- 
tions are by no means uncommon on the American administrative scene. 
Many urban communmes throughout the country have estabhshed their 
own corporate enterprises in the field of municipal utihties. When the citi- 
zens found themselves un.ihle to obtain satisfactory water, electric, gas, or 



18 


THE GROWTH OF PUBLIC ADMINISTRATION 


transit service at reasonable rates through private firms, they took what 
seemed to them the logical second course of using their local government to 
set up and operate its own facilities 

As a rule the states have had htde need for such corporate enterprises 
of their own For a variety of reasons, however, the national government has 
made increasing use of corporate orgamzation during the past thirty years. 
During World War I, for instance, a governmental corporation was formed 
for so vital a purpose as the expediting of an emergency shipbuilding pro- 
gram. Several such corporations were formed during the years of the Great 
Depression to aid economic interests, and especially to make and administer 
loans to business films in need of credit and unable to obtain it from private 
sources The Tennessee Valley Authority, created m 1933, was given cor- 
porate status so that it might en)oy the greatest possible measure of admims- 
trative freedom and flexibility in developing its unique program of regional 
rehabilitation, including cooperation toward that goal with the people of 
the region through their local organizations, both governmental and private 
In World War II, to take but one of many examples, the national govern- 
ment organized the United States Commeicial Corporation because of the 
need for an agency through which it could act With convenience and dis- 
patch and with a minimum of publicity in waging certain forms of economic 
warfare It is clear, therefore, that the serious public reservations against 
proliferation of governmental activities have not barred the use of govern- 
ment corporations when the people have been unable to satisfy their needs 
through the services of private enterprise 

Gtowth of Admmistiatwe Activities The response of government m 
this country to what the late Justice Holmes called ‘‘the felt necessities of the 
time,” has meant that the United States, like other modern nations, has 
experienced during the last century a great transition Before the steam 
engine, the locomotive, the automobile, the telephone, the radio, the airplane, 
and other marvels of science and technology made our civilization what it is, 
the responsibilities of government were not only quite limited but on the 
whole largely negative in character So great, however, and so unsetthng 
has been the impact of scientific inventions upon the conditions under which 
the vast majority of people live and work that the police activities of govern 
ment have long come to be overshadowed by others of a more positive 
character The police state of former times has retreated to make room for 
the service or welfare state yet in a sense the two still exist side by side 

The nature of this transformation miy be seen very plainly in the tre- 
mendous expansion of municipal administration Cincinnati and Detroit, 
during the period from the early 1800’s down to the 1930’s grew from com- 
munities whose municipal services could be numbered on the fingers of one’s 
hands to metropolitan regions whose services totaled between three and 
four hundred. And the end is not yet The log of administrative develop- 
ment of both these cities makes it clear that protection of life and property 
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continues to be an important municipal responsibility. It demonstrates even 
more conspicuously, howcvci, that it is activities in the fields of health, utili- 
ties, education, recreation, and social welfare which mainly absorb the 
eneigies of urban government in the present age.*° 

Comparative studies of state and county governments likewise show up- 
ward trends in the niimbei and variety of their administrative activities.^* 
The rate of increase, however, is here markedly lower than m the case of 
mumcipalities, owing to the fact that the mam currents of modern life — 
the trends toward national economic organization and urban residence- 
have affected states and counties to a lesser degree. In the case of the national 
government the trend line rises steeply. Comprehensive statistical indices 
are available only for selected periods; but the crude data themselves give 
eloquent testimony of the steadily increasing use the American people have 
made of their central government.*" Annual budget expenditures and 
civilian personnel figures have both risen at rates far in advance of the rate 
of population growth While the following table does not suggest the nature 
of the new responsibilities the national government has acquired in recent 
decades, it does afford some indication of the extent to which the volume of 
governmental activities has grown. 

Increase in Naiiovw Popui mo\, Anneae Expenditures and Aovinistrative 
Personnel bi Dicujis Dirino the Century 1840 1940 




Annual Expenditmes 



Poprdation of 

of the National 

Civilian Employee! 


Continental 

Govttnment, excluding 

tn the Fedeial 


United sntet* 

debt retirement** 

Executive 

Year 

(tn mdltont) 

(in dollais) 

Service*** 

184(1 

170 

24,317,579 

23,700 

1850 

232 

39,543,492 

33,300 

1860 

314 

63 130,598 

49,200 

1870 

38 6 

309,653,561 

53,900 

1680 

502 

267,642,958 

107,000 

1890 

63 0 

318 040,711 

166,000 

1900 

760 

520,860 847 

256,000 

1910 

92 0 

69a,6l7,065 

391,350 

1920 

105 7 

6,403,343,841 

562,252 

1930 

122 8 

3,440,268,884 

588,206 

1940 

1317 

8,998,189 706 

1,370,110 


*U S Bureau of the Ccn'us, Sixteenth Cenint oj the United Statet, 19d0 Population, 
Vol I, p 6, Washington 194Z 

*RU S Seeretars o[ the Trcasur>, Annual Pepott, 1943, pp 466-471, Washington, 1944. 

R**U S Bureiii ot the Census, Slattstteal Abstiact of the United States, 19d3, p IbS, 
Washington, 1944. The figures giscn are for the >ear6 1841, 1851, 1861, etc 

WC/ Upton, Lent D, The Ctomh of a City CoiieinmenI, Detroit Bureau of Municipal 
Research, 1931, Cincinnati Mumcipal Reference Bureau, Ctnannati {1802A936)' The March 
of City Government, Cincinnati, 1937 

31 For a charting of the idministramc grosvth of state gosernment, see Hurt, Flsey, 
Caltfomta State Government An Outline of Ur Admmttiaiive Otgamzation from 1850 to 
1936, 2 sols , Sacramento California State Pxiiinng Office, 1937-1939 

32 See Wooddy, Carroll H, The Growth of the Tedetal Government, 1915-1932, Nesv 
Vork McGraw Hill, 1934 This study svas published as one of the monographs supporting 
the report of President Hoover's Commission on Recent Social Trends 
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The salient fact about the character of the newer activities of the federal 
government— namely, that they are designed to cope with the impact of 
technology on American society— is patent from the names of some of the 
principal agencies which have been created since the turn of the century. A 
partial list would include' Department of Commerce (and Labor), 1903; 
Department of Labor, 1913; Federal Reserve System, 1913; Federal Trade 
Commission, 1914; United States Tariff Commission, 1916; Federal Power 
Commission, 1920; Federal Communications Commission, 1934; Securities 
and Exchange Commission, 1934; National Labor Relations Board, 1935. 
Each of these agencies was established to deal with specific problems, and 
each has in some measure accomplished the purpose for which it was created. 
Obviously, however, we have not reached the end of the road. New prob- 
lems have arisen since the youngest of these agencies was brought into being. 
Others will arise m the future. 

In organizing an agency to deal with a particular issue, the President and 
Congress — or a governor and a state legislature, a mayor and a city council 
—may dispose of that immediate issue, but often at the price of various 
procedural irritations within the administrative system as a whole. It is 
invariably something of a problem to coordinate the work of a new agency 
with that of older units doing related work Especially where there is no 
attempt to weigh the advantages of alternative methods of organization and 
operation, the problem of coordination can become quite troublesome. 

4. Increasing Competence for Increasing Responsibilities 

Even a brief survey of the growth of public administration would not be 
complete without some mention of the advances and adjustments which 
have been made within the system to enable it to handle the increasing load 
It has had to carry. Nor can we leave the subject without some appraisal of 
government's administrative capacity for sustaining the burdens likely to 
be thrust upon it in the future. Let us, therefore, now take note of the peren- 
nial struggle that has been waged in American admimsfation for competent 
personnel; of the major gains registered in the fields of administrative struc- 
ture and procedure; of the effects produced and problems generated by 
national emergencies; and of the implications for public administration aris- 
ing from the expectations of the American people themselves. 

Professional Versus Amateur. Concerned as it is with means rather than 
ends, administration is a phase of government in which accomplishment can 
be measured with a degree of objectivity. It is, moreover, a phase in which 
It IS possible to describe with relative precision the particular qualities or 
abilities which individuals ought to have for the positions to which they may 
be assigned. It might, therefore, be supposed that a system could have been 
established early in our history whereby appointments to positions m the 
public service would have been condiuoned upon demonstration of the skills 
or talents required for the proper performance of official duties. 
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The facts do not bear out this supposition. Whether, as some say, because 
we are democratically inclined, or because of other reasons, the great ma- 
jority of the American people have always had a pronounced preference for 
amateur government. Wanting in general only so much governance as 
seemed absolutely necessary to take care of recognized public interests and 
concerns, and eager to keep that bare minimum securely under their own 
control, they have experimented with a variety of arrangements for organiz- 
ing the public service. One device, still widely used in state and local govern- 
ment, is that of placing so many offices on an elective basis that the electorate 
is compelled— or, according to the logic of this philosophy, privileged— to 
choose not only its political representatives but a considerable body of admin- 
istrative officials as well. A second formula, now for the most part happily 
abandoned, was that of annual elections, based on the theory that where 
short terms end, tyranny may begin. Rotation in office comprised a third 
approach, which has been fraught with so much peril to efficiency in admin- 
istration that it warrants special attention. 

Washington and Adams, the first two presidents of the United States, 
prided themselves on being good republicans but neither claimed to be a 
democrat in the Jeffersonian sense. Believing that politics and administra- 
tion were for the established social ilite of their day— "the rich, the well- 
born, and the able"— they pursued personnel policies similar to those of the 
more enlightened prime ministers of Britain during the late eighteenth 
century. They took it for granted— as did also John Quincy Adams later— 
that the best families of the country should and would inspire their ablest 
sons to seek careers in the government service. In consequence, they had 
little doubt that a president determined— as both of them were— to draw 
into the public service men of talent would not encounter any difficulty in 
recruiting and retaining an able and devoted staff. 

Allowing for Jefferson’s deep distrust of social station, his inherent inclina- 
tions were also toward "talent and virtue” seeking public office; so were 
those of Madison and Monroe, his successors in the White House. How- 
ever, following his election in 1800, Jefferson discovered that two practical 
considerations obliged him to dismiss a number of Federalist appointees and 
replace them with Republicans. One was the inability of some of the Fed- 
eralist holdovers to convince Jefferson that they could be depended upon 
to show no less zeal in carrying out Republican policies than they had in the 
service of Washington and Adams. The other was the pressure for posi- 
tions put upon the new President by members of his own party. 

Originally, the principle of rotation in office was virtually limited in 
practice to legislative offices, but agitation arose early in the history of the 
Union for its application to administrative offices as well. Congress adopted 
in 1820 the famous Four Years Law. This act provided that federal distritt 
attorneys, collectors of customs, naval officers, money agents, registrars of 
land offices, paymasters in the army, and several other classes of officials 



22 


THE GROWTH OF PUBLIC ADMINISTRATION 


should serve four-year terms rather than at the pleasure of the President, 
as they had formerly/® Even without this law, it is more than hkely that 
Andrew Jackson during his administration (1829-1837) would have man- 
aged to dismiss a considerable number of the Whigs he found m the executive 
branch at his inauguration. There can be httle doubt, however, that the law 
helped him to effect those changes in public personnel he thought necessary 
to place the government under the control of "the people” — that is, those 
who had voted him into office. The four-year rule was later modified; but 
it contributed materially to the establishment of the spoils system in the 
United States For half a century, from the 1830’s to the 1880’s, the over- 
whelming majority of appointments in American administration— national, 
state, and local— were made on the basis of party patronage. 

Patronage and Economy During the early decades of the middle 1800’s, 
the functions of government continued to be limited in volume and relatively 
simple in character American genius for muddling along being not inferior 
to that of die British, it was possible even later on for the public business 
to be transacted tolerably well by politically selected amateur employees 
working under loose organization and utihzing casual procedures. But that 
age came to an end. After the Civil War, the new materialism of indus- 
trialization, economic instabihty and insecurity, the loosening of personal 
ties as a result of increasing urbanization, the opportunities for graft on a 
grand scale latent in municipal construction and utihties, and the mounting 
necessity for professionally trained personnel to handle the new technical 
functions and services of government — all these led to conditions which 
made reform imperative 

Disclosures of inefficiency and corruption touching every level of admin- 
istration aroused cities and states and the nation itself to a reexamination of 
democracy long overdue. Gradually a demand emerged for the establish- 
ment and enforcement of higher standards of official competence and for 
tighter procedures wherever public moneys or properties were involved.®* 
However, indignation over ineptitude or wrongdoing was not the prime 
factor in the imposition of new controls Rather, as the cost of government 
increased with additional functions of a technical nature, inefficient adminis- 
tration led to disproportionately heavier taxation which the public could less 
well afford to ignore. 

In rational administration, the milestones marking the progress of reform 
were the Pendleton Act inaugurating the rule of merit in the recruitment of 
public personnel (1883); the expansion ot the new civil service by executive 

13 See Fish, Carl Russell, The C itt( Saptce and the Pationage, p 66 Cambridge Harvird 
University Press, 1920 This is the Iciding stucU of the history of national personnel policies 
and practices during the nineteenth ccntur\ 

c/, Steffens, Lincoln, The SUuggle jor Self Cove} nment, New York Doublcday, 1906, 
being an attempt to trace American political corruption to its sources m six states of the United 
States; Foulkc William D, Ftghttng the Spoilsmen, New York Putmm 1919, Lynch, 
Dennu T, Bos< Tweed, Mew York Boni & Livenght, 1927 
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orders under Presidents Cleveland and Wilson, the Classification Act initiat- 
ing a more uniform position structure in federal employment (1923) ; the 
report of the Commission of Inquiry on Public Service Personnel (1935); 
and the report of the Presidents Committee on Civil Service Impiovement 
chaired by Justice Reed (1941) Coiresponding improvements in personnel 
administration were accomplished within their own jurisdictions by the 
more progressive states and cities 

Advances in StnuUue and Piocedure In line \sith these efforts toward 
building a professionally competent and politically nonpartisan civil service 
have been equally important improvements in administrative structure and 
procedure Congress on several occasions took action in the interest of better 
administration It ga\e support to the Commission on Economy and Effici- 
ency under President Taft by creation of a Bureau of Efficiency (1913-1933). 
It greatly enhanced executive control over the departmental system and 
strengthened fiscal accountability by passing the Budget and Accounting 
Act (1921). By giving President Roosevelt a measure of discretion in the 
Reorganization Act of 1939 Congress enabled him, just before the outbreak 
of World War II, to simplify the structure of the executive branch and 
organize his own office in line with the recommendations of the President’s 
Committee on Administrative Management Similar posvers were granted 
in the Reorganization Act of 1945 in order to adjust the wartime develop- 
ment to peacetime needs 

Under the Reorganization Act of 1939, the more than one hundred agen- 
cies of the federal “administrative branch” were for the most part— excepting 
especially the so called independent boards and commissions — regrouped 
into the ten departments and three new combined agencies for social wel- 
fare, pubhc works, and public lending Still more important, the President 
as admmistrator-in chief was buttressed by provision for several administra- 
tive assistants and by the establishment of his own executive office in which 
he found his “arras of management” for budgeting, planning, and per- 
sonnel. The need for subsequent innovations was recognized m the creation 
of an Office for Emergency Management as a division of the Executive 
Office of the President Most of the great control agencies of World War II 
were nominally placed within the Office for Emergency Management. 

Three main developments symbolize the progress made in raising the 

No official publiCTtion containb more valuibk matcnil on American public administra 
tiop, whether from the stindpoint of inahw or information than the report of the President s 
Committee on Admimstntivc Minigumcnt and its supporting documents Washington, Govern- 
ment Pnnang Office, 1937 Louis Brownlow served as chairman of the Presidents Committee* 
and Charles E Merriam and Luther Gulick were i& other two members Although Congress 
eventually authorised the President to proceed with manj of the committee recommendations 
the Reorganization Act of 1939 at the same time imposed considerable restnctions Bcciusc 
of the “great debate" among the experts over the auditing function, one should rend, along 
With the Brownlow Report, the report of the Brookings InsQtuQon to the Senate Committee 
(Senator B>rd, chairman) set up to mvestigate the executive agencies of the federal government, 
Senate Report No 1275, 75th Cong, 1st Scss, Washington, 1937 
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level of efficiency in state administration. Beginning with Illinois under the 
leadership of Governor Frank O. Lowden in 1917, approvimately half the 
states in the Union have taken action to unify their administrative organi- 
zation under the governor. Most of the states have also been obliged to give 
special consideration to the caliber of management attained by particular 
state departments in order to qualify tor the increasing number of grants-m- 
aid available from the national government. Lastly, the states have begun 
to make it a practice, cbiefly through the Council of State Governments,*® 
to exchange information and experience on all kinds of administrative prob- 
lems. 

The principal improvements in local administration relate, on the whole, 
either to various phases of municipal affairs or to public education. In the 
field of urban government, they include the formation in 1894 of the National 
Municipal League; the strengthening in many mayor-council cities of the 
appointive and directive powers of the mayor; the impulse given to better 
municipal management, chiefly during the decade from 1905 to 1915, by the 
novel commission form of city government; the movement for organized 
municipal research which started with the establishment of the New York 
Bureau of Municipal Research in 1906; the widespread drive, commencing 
more than a generation ago, for the introduction of systematic methods of 
municipal budgeting and purchasing; the growth of the council-manager 
plan of city government in the wake of agitation for the commission plan; 
and the formation over the past three or four decades of national profes- 
sional associations of all ma|or groups of local administrative officials, culmi- 
nating in the establishment in 1931 of the Public Admmistration Clearing 
House, which at 1313 East 60th Street in Chicago has become an unofficial 
capitol for state and local administration throughout the country.** 

Three lines of advance, again, describe the progress in educational admin- 
istration. These are the well-nigh universal development of the superin- 
tendent of schools into the chief administrative officer of the local school 
system; the formation of the National Education Association and othei 
professional organizations; and, finally, the movement for school districts 
both large enough in pupil population and strong enough in financial re- 
sources to operate programs conforming to acceptable minimum instruc- 
tion standards. No substantial improvement can thus far be registered for 
rural administration m general. This is probably due to the fact that, as 
some of the more important rural functions were partially shouldered by the 
state, the county continued to give reasonably satisfactory service. 

^®Thc publication program of the Council of Stale Governments includes the magazine 
State Goieinment and a periodically issued handbook cnhticd The Boo\ of the States, 

Aside from such sources of current information about local administration as the 
’National Unntapal Review (published by the National Municipal League), the monthly Public 
Management and The Municipal Yearbook, (botii put out by the International City Managcra 
Association), mention should be made of the official organs of the various functional asso> 
ciations within and without the “1313 ' group 
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Impact of Emergenaes. As tragedy is the test of character in personal 
life, so crisis is the test of capaaty in administration. Accumulation of 
abuses in both public and private areas threatened to produce a partial gov- 
ernmental crisis in the United States during the decade preceding the open- 
ing of World War I. It was largely forestalled by a series of reforms 
embodied in what Theodore Roosevelt liked to call his Square Deal, by 
Taft’s adherence to “T. R.’s" trust-busting program, and more fully by the 
measures adopted as a result of Woodrow Wilson’s campaign for the New 
Freedom. However, the coming of World War I, particularly America’s 
entrance into the conflict, put the nation’s resources in public administra- 
tion to a substantial test The country was required on short notice to draft 
and train a vast army, produce enormous quantities of food and war ma- 
terials, and laise billions of dollars in loans and taxes. The measure of suc- 
cess achieved may be taken from the subsequent appraisal by the vanquished 
enemy, “They knew how to wage war.” Yet World War I had only one 
significant permanent effect on public administration: the executive branch 
never returned to its prewar dimensions either from the standpoint of the 
number of agencies and government employees or that of its over-all size. 

The impact upon public administration of the Great Depression was 
more momentous because many of the measures taken to cope with it were 
looked upon as presaging profound changes in the “American system’’ or 
the national “way of life ” Moreover, the economic crisis affected every level 
of govcinment and nearly every community, urban and rural, throughout 
the country. The emergency called for a vast enlargement of the nation’s 
administiative machine and for the exercise of new powers pointing in the 
direction of greater governmental responsibility for the maintenance of the 
social and economic structure Demanding closer collaboration between 
Washington and the states, between the states and the localities, and between 
the localities and Washington, the emergency also forced something of a 
transfoimation within the American governmental system. Competitive 
federalism began to yield by degrees to cooperative federalism. 

How fai these changes went and what their permanent effects were 
destined to be aie questions to which there are no precise answers. World 
War II overtook the United States before the nation had pulled itself com- 
pletely out of the pit. Instead of shrinking in size or authority, govern- 
ment was vested with greater powers and obliged to expand its activities 
and peisonnel beyond any precedent. The end of the war allowed consid- 
erable reductions, hut under the auspices of a policy of high-level employ- 
ment we may expect the role of government to remain an extremely impor- 
tant factor in support of national prospenty and well-heing. 

Tas^s of Admimstratton tn Mtd-Century. America in the middle twen- 
tieth century will not and can not return to the old order, be it that of 
1929 or 1939. No nation can safely go back; ours does not want to go back. 
The memory of insecurity and unemployment lingering on from the late 
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1930’s and the knowledge of greatly increased productive capacity developed 
during World War II have combined to make Americans reject a mere 
“return to normalcy." They want a world in which a strong international 
organization can and will prevent war. And such international oiganization 
has implications tor American public administration. The people also want 
“full employment.” Their determination to attain stable employment means 
that in the [leriod ahead public administration may be asked to carry bur- 
dens harder and heavier than those it has ever earned during the past. 

The American economy is today a mixed economy — a blending of pri- 
vate and public undertakings. This interlocking calls for wise public policy 
and sensitive administration. The public is looking to government for 
assurance that the nation.il economy will l>e kept operating at high levels 
of production and employment. This requires governmental guidance m 
fiscal policy and carefully jalanncd adjustments at many points of the 
economy.'’' Here is a challenging mandate for responsible administration, 
but one that can be met as unparalleled war needs have been met 

As the nation .approaches mid-century, the crucial question is not whether 
Its public administration will be adequate and efficient, but whether its 
governmental policies will be sound and enlightened. The danger is not 
that we might adopt plans and programs so ambitious that government 
would be unable to find administrators capable of their execution. Rather 
It IS that cleavage and confusion among the people, fostered bv selfish 
groups bent only on their special interest, might destroy the common basis 
on which elected representatives could agree on a constructive policy for the 
promotion of the general welfare. 

t®C/ Morstem Mini, Fntz, ed, "Maintaming High-Level Production and £mplo>inent: 
A Symposium,' American ?o\\t\ca\ Science Retneiv, 1945, Vol. 39, pp, 1119-U79. 
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The Study of Public Administration 


1. The Work of the Pioneers 

Beginnings of Adminutratwe ’Research. Public administration empha- 
sizes the value o£ the contributions in executing public policy o£ men and 
women who, through experience or study, have developed a considerable 
degree of skill in the administrative process. This process includes- the 
designing of appropriate administrative structures and the organizing of 
their component units; the formulating of work programs, standards of 
performance, and ways of measuring results; the budgeting of public rev- 
enue and expenditures and the accounting for funds; the recruitmg, train- 
ing, and directing of a suitable stall; the assumption of responsibility for the 
conduct of operations on the one hand and for planning proposed policy 
changes on the other, and the making of proper arrangements for the con- 
duct of relations with other administrative agencies, the legislature, private 
individuals, organized groups, and the general public.’ 

Consideration of these various elements may suggest the existence of an 
extensive body of cumulative experience, study, and analysis. However, 
as an organized field of knowledge, public administration in the United 
States IS only forty years old, it its birth date is accepteiT as lyud, the year 
the New York Bureau of Municipal Research was established.-* Creation of 
the New York Bureau symbolized the beginning of a profession and a 
science of administration in three essential respects accumulation of 
descriptive materials about the purposes, powers, structure, and functioning 
of governmental agencies; application of analytical techniques and techni- 
cal standards; and employment of a full-time expert staff, prepared to accept 

^ For 1 full discussion of the nngc and die elements of the administrative process in this 
sense, see Gaus, John M and Others, The Frontiers of Ptibhe Admimstiation, th 1 Chicaoo 
University of Chicago Press, 1936, Gulick, Luther and Urwick, L>ndall, cds, Papers on the 
Science of Administration^ New York Institute of Public Administration, 1937 

2 See Weber, G A , Organized Efforts for the Improvement of Methods in Admimstiation, 
Introduction (by W. F. Willoughby) ami 1, Washington Institute for Government 
Research, 1919. 
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responsibility for recommending specific measures for the improvement of 
administrative organization and management. For more chan ten years 
the New York Bureau made studies and reports covering almost all the 
municipal activities of the city. Its methods of establishing working rela- 
tionships with the city government, of developing productive opportunities 
for investigation, and of getting its recommendations adopted not only 
constituted the earliest American experience in continuing administrative 
research but also set a prototype for use throughout the country.^ 

Wai/es of Government Refoim. The research-bureau movement, of 
^course, did not materialize suddenly out of thin air. It developed after a 
period of more than twenty years of pohtical agitation and experimentation 
nith political “reform.” Most of the relormeis were people who, though 
unwilling or unable to go into politics themselves, thought that the political 
life of the nation should be purified and that ‘ better” men should enter 
public service. The reformers included such advocates of the merit system 
in government employment as Carl Schurz and Dorman B. Eaton; ]our 
nalists and publicists like E. L. Godkin, Henry Adams, and Henry Dcm 
arest Lloyd; and practical businessmen, lawyers, clergymen, teachers, and 
other citizens who organized city clubs to promote “good government." 
These individuals and civic-mindcd groups left a lasting legacy in the 
formation and the working approach of our civil service commissions, and 
other devices of refoim. Their political activities were less successful. Al- 
though they helped to elect “good” candidates to office in many cities, 
usually these men were voted out soon and the party bosses eame back into 
power Lacking broad sympathetic support, the independent civil service 
commissions were in such instances often controlled or isolated by partisan 
forces. 

Thoughtful analysis of these experiences resulted, around the turn of 
the century, in several more or less systematic inquiries into the facts of 
governmental life. One form of governmental research was represented by 
the brilliant newspaper and m.igazine reports of the “muckrakers,” whose 
exposure of the deeper economic roots of political corruption had a wide if 
short-lived influence.* Characteristic realism and a propensity for quick 
generalization led these writers to take the simple position that the economic 
system controlled the politicians; that the politicians controlled civil service 
commissions and operating officials; and that the remainder of public 
administration, insofar as it was not dishonest or corrupt, was sunply the 
unimportant routine execution of public business 

Organized Dissemination of Knowledge. Another type of research ex- 
pressed Itself in the collection and dissemination of information on munici- 

^ See Gill, Norman N , Municipal Research Bureaus, Washington American Council on 
Public Affdirs, 1942 

^Steffens, Lincoln, Atitobtogtaphy, New York Harcourt Brace, 1931; Wbllock, Brand, 
Forty Years of It, New York Appleton, new cd, 1925, and the autobiographies of Robert M 
LaFoUette, Sr , and Theodore Roosevelt 
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pal facts and events by the National Municipal League, founded in 1894, 
and the formulation by chat body after 1900 of its standard “model laws” 
for the organization and powers of local and state governments. The 
research activities of the League and the more active promotional tactics 
of Its offshoot, the National Short Ballot Organization, were of great assist- 
ance to the developing profession of public administration. On the whole, 
however, these and similar private organizations concentrated on reporting 
developments m better government structure and the framing of charters, 
ordinances, and constitutions. They tended to leave the study and im- 
provement of administrative management, processes, and standards to 
“technicians 

Role of Piogiesstmsm A third type of goveinmental research was asso- 
ciated hetween 1896 and 1912 with the political movement called Progres- 
sivism Progrcssivism has often been identified with the personalities of 
Its leaders'' One common bond between them was the conviction that if 
new policies of economic regulation were to be made to stick, those policies 
must be lemovcd from ihe hands of legislative bodies and administered by 
expert boards on the basis of technical investigation and nonpolitical deter- 
mination of the facts Early systematic thinking about the independent 
regulatory commission was linked with Progrcssivism in the states, and in 
at least one state, Wisconsin, it was based on close collaboration between 
the state capitol and the state university This collaboration made pos- 
sible in 1901 the establishment of one of the first legislative reference libraries 
in the United States It also paved the way for considerable research and 
participation by university professors m the drafting of state legislation. 
The ensuing period witnessed the initial establishment in many states of 
effective legislation regulating public utilities, workmen’s compensation, 
conservation of natural resources, and conditions of employment 

If the trends inherent in the progressive movement prior to 1912 had 
continued, perhaps the study of public admmistration would have developed 
on a subject-matter basis, as separate scries of professional or expert tech- 
niques, each peculiar to a distinct area of economic policy. What actually 
happened, however, was something different Development of the theory 
of the administrative process exemplified by the independent regulatory 
commission was largely taken over by the economists and lawyers, while 
the political scientists divided themselves into two groups. One group busied 
Itself with structural problems m the relations between the federal govern- 

'’For T \iluable sur>c\, see the Fiftieth Aniuversar) Issue of the National Muntctpal 
Review No\cmbcr 194-1 

Croh, Herbert, Vrogtes^ie Democracy, New York Micmillan, 1915, which is perhaps 
the best statement of its political program Sec also Chamberlain, John, Faiewell to Reform, 
New York Viking, 1933, Bowers, C G , Bevetidge and the Ptopesstve Era Boston Houghton 
MifUtn 1932 Progrcssivism wts rcallv faith m a method, rather than a coherent philosophy 
or economic program, coupled with in abiding belief that the people would support expert 
administration if properly led and given the facts by responsible political leaders 
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merit and the states, state control over local government, political executives 
and the legislative body, and the proper organization of the executive 
branch. The other joined forces with the municipal research-bureau move- 
ment in the conviction that progress toward good government would follow 
only from full-time detailed study and technical analysis of the methods of 
conducung the government’s business. 

Contribution of the Unweistttes. The contribution of the universities to 
the rise of public administration was rather indirect, with the excepuon of a 
tew outstanding individuals. Woodrow Wilson contributed his pioneer 
paper entitled “The Study of Administration” to the infant Political Science 
Quartet ly m 1887 James Bryce is said to have drawn heavily upon the 
series of Johns Hopkins studies in historical and pohtical science (beginning 
in 1882), as well as upon the services of Professor Frank J. Goodnow, in 
preparing his influential Amencan Commonwealth (1888). Many students 
of Simon Patten at the University of Pennsylvania, Richard T. Ely and 
John R Commons at Johns Hopkins and Wisconsin, A. L. Lowell at 
Harvard, and of the facultv of History, Government, and Public Law at 
Columbia University, later distmgmshed themselves in the practice and 
literature of public administration However, during the earlier period the 
study of government and politics was just disentangling itself in the college 
curriculum from philosophy, political economy, and a jurisprudence domi- 
nated by the private law of property.’ 

The academic progenitors of pubhc administration in the eighties and 
nineties were economists, political scientists, and sociologists who taught 
their students how to analyze the economic and political processes through 
which public authority is exercised, without much speculating about the 
concepts of political philosophers and supreme court judges. Even so, 
legal materials constituted so much of the subject matter with which stu- 
dents of government dealt in those days that Goodnow, who is generally 
considered the father of American pubhc administration, wrote most of his 
books in the fields of administrative and constitutional law." If it is con- 
ceded that a true profession of public administration could not have arisen 
until after trained men began to study at first hand the working processes 
of government, then contemporary students surely owe to their academic 
forefathers a large debt for their critical and realistic temper, their aware- 

See Beard, Charles A , Economti Interfnctation of the ConstitttUon , Introduction, New 
York Macmillan, rev cd , 1932, Dortman, Joseph, ThoiStein Veblen and Bu Amcuca, esp 
chs 3 ft. Mew York Viking, 1934, Mcrnam, Charles E, Amencan Pohtical Ideas 186S’2917, 
New York Maumillan, 1920 

*Scc Fairlic, John A , Public Administration and Admimsfrativc I-aw,” ch 1, m Haines, 
Charles G and Dimock, Mirshall L, etis, rsays on the Law and Practice of Govanmental 
Administration, Baltimore Johns Hopkins Press, 1935 
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ness of the institutional determinants of public policy, and their distrust of 
the legalistic approach." 

2. The Advancement of Knowledge 

Relativity of Efficiency. Full-time research bureaus were established 
in twelve large cities between 1906 and 1915. Their slogan was efficiyicy 
and economy, The experience of then staffs in administrative research 
soon revealed the fugitive nature of this objective, when conceived as 
a source of immediate reduction m governmental expenditure. It was dis- 
covered that efficiency and economy had to be .achieved primarily as a 
by-product of getting at the basic facts of administrative purpose, structure, 
and procedure. Leaving out instances of outright venality and political 
privilege, it was found that there was always a certain degree of efficiency 
in existing methods and routines. Apart from the question of whether a 
given function should or should not be performed, the goal of efficiency 
and economy raised the question of purpose — that is, whether procedures 
were to be considered from the limited standpoint of particular operators 
and particular interests or from that of the public purpose the individual 
agency was supposed to achieve. Thus research-bureau workers were led to 
a search for principles of management in order to secure acceptance for 
those practices which advanced the purpose of the organisation as a whole, 
as compared with procedures and habits which had grown up for historic 
reasons or had been established by operators with narrower objectives in 
view. 

For example, from the angle of a municipal department head, it might 
be preferable to go directly to the city council for funds. Broader perspec- 
tive would be necessary for him to envision the advantages of budgetary 
coordination at a central point Yet only thus could a balanced consideration 
of the work plan of the city government as a whole be attained before 
submitting the estimates of expenditure to the council In the same way, 
individual officials did not mind the scattering of similar functions among 
several agencies and the existence of varying methods of jieiforming similar 
operations by different organizations Yet there was obvious merit in the 
principle th.it functional consolidation and establishment of uniform stand- 
ards be secured in the larger interest, even .it the expense of particular offi- 

Org iniz itionN oi publix. (liltuils mkH m vutc ind )oc>l Jicilih ofTiccrs, pnliti duefs, 
supLiintcndints of insuianki. and tix ..nd educational administrators existed before 1906 
These caily orginizations were in manj eases more social groups thin promoters of research 
m the standards of their profession, hoiioer, and they were scpiratist and vocational m 
interest Sec White, Leonard D, InUoduction to the Study of Pahlic Administration, ch 27, 
New York Macmillan, rev ed , 1939, and Trends in Public Administration, chs. 20, 22, 
New York McGraw-Hill, 1933 Earlier events and personalities in the literature of public 
administration are discussed in Gaus, John M, A Memorandum on Research in Public Ad 
minisUation, Social Science Research Council, 1930, unpublished, Short, Lloyd M, The 
Development of National Administrative Organization in the Untied States, Washington 
Tnsntutc of Gmernment Research, 1923 
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cials who might have achieved considerable efficiency within their own 
operations. Economy was not simply a matter of eliminating functions 
or services, most of which were ardently supported by citizen groups, but 
one of giving proper consideration to the specific question of whether 
particular expenditures were or were not |ustified. 

Use of Outside Experti. Thus administrative research tried to develop 
principles and techniques of public management. The executive budget, 
personnel classification and salary standardization, and centralized pur- 
chasing all found systematic application and expansion in local governments 
in the decade following 1906.*“ It was wholly natural that Dr Frederick 
A. Cleveland of the New York Bureau of Municipal Research was ap- 
pointed by President Taft in 1910 to direct the work of the United States 
Commission on Economy and Efficiency. The Commission and its staff 
for the first time applied to the entiie executive branch of the federal govern- 
ment the full measure of painstaking research into administrative duties, or- 
ganization, procedure, and housekeeping methods, exhibiting in a long series 
of factual monographs the results of detailed legislative control over the de- 
partments In his final report. Dr. Cleveland formulated what is perhaps 
the classic statement of the purpose of the executive budget as a scientific tool 
of administration,** a contribution which laid an early foundation for the 
Budget and Accounting Act of 1921. Similarly, the Congressional Joint 
Commission on Reclassification of Salaries drew heavily upon the experience 
of the local research bureaus in their work of )ob description and classifica- 
tion; on that foundation was built the scheme embodied in the Classification 
Act of 1921— a guidepost for federal personnel administration *" 

The drive for administrative reorganization of state governments began 
in 1909 Staff work and reports in preparation for the New York and Illi- 
nois Constitutional Conventions of 1915 and 1917 were notable especially 
for the quality and method of research.*’ These reports documented three 
early premises of organizational thinking (1) concentration of lesponsibility 
by consolidating functions into a small number of departments, each headed 
by a single official appointed by and responsible solely to the chief executive; 
(2) functional integration by grouping similar or related activities into the 
same department; and (3) centralized controls over finance, government 
purchasing, and personnel. Executive responsibility for administration was 
the dominating theme Coupled with the short ballot, the executive budget, 

C/ white, Trends (cit m note 9), pp 218 223, 255 257 

The Need for a National Budget, 62nd Cong, 2nd Scss , House Doc No 854, 
Washington, 1912 Cj also his Organized Democracy, New York Macmillan 1913 

12 See 66th Cong, 2nd Scss, House Doc No 686, Wishington, 1920 Cf also Per- 
sonnel Classification Board, Closing Report of Wage and Personnel Suri/ey, Washington* 
Government Printing Office, 1931 

13 Cf Buck, A E, The Reorganization of State Governments tn the United Slates, New 
\ork Columbia University Press, 1938, Hdcombe, Arthur N, State Government, New York. 
Macmillan^ 3d ed , 1931, New York Bureau of Municipal Research, New Yoth Stale Constitution 
md Government An Appraisal, New York, 1915 
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and application of the merit system to all but politically appointed depart- 
ment heads, these mam propositions conceived as principles were applied 
with variations in about half the states between 1917 and 1932. Many of 
the changes were based upon recommendations derived trom surveys by 
three private organizations staffed with specialists in administrative analysis: 
the Institute of Government Research of the Brookings Institution (Wash- 
ington), the National Institute of Public Administration (successor to the 
New York Bureau of Municipal Research), and GriBenhagen and Associ- 
ates (Chicago). Their surveys usually resulted in thorough, factual reports, 
with recommendations based on intensive analyses and classifications ot 
activities into major functions. Such reports were filed with the governors 
or legislative bodies for appropriate action.’^'* 

Entirely aside from the general rule that the professional staffs of investi- 
gators were to take no active part in getting their recommendations adopted, 
the principles recommended in most of the state surveys came in for quite a 
bit of criticism. It was questioned whether the political executive would 
have the time or uiclination to become a general manager for administra- 
tion. The notion that the voters would ever choose their mayors, governors, 
or presidents on the basis of administrative competence was ridiculed. Doubts 
were raised as to whether the political head should be entrusted with author- 
ity over all finance and personnel matters. Finally, instances were pointed 
out in which there were persuasive reasons for preferring administrative 
boards over single-headed agencies.” This debate revealed the confusion 
and ambiguity of concepts and of scientific methods that had crept mto the 
thinking of students of public administration."’ 

Challenge to Tiailitional Approach. By assuming a separation of policy- 
making from administrative efficiency, the investigators had tried to arrive 
at valid principles, at least on the technical level of operations. However, 
validity of principles depends upon agreement: (1) on the diagnosis of the 
problem; and (2) on the objective sought by the investigators. The argu- 

^^The capstone of this kind of outside survey work, in method and result, was the 
monument li study of the entire area of federal administration by the Brookings Insutution for 
the Senate (B>rd) Committee In\cstigating Executive Agencies, 75th Cong, Ist Scss, Senate. 
Report No 1275, Washington, 1937 

•^^Scc Hjncmin, Chirlcs S, “Administrate Reorganisation* An Adventure into Science 
and Thcologi, Joiiinal of Politics, 1939, Vol I, p 62 ^ Walker, Harvej, ‘Theory and 
Prattici, in Stitc Adininistntuc Rtorganizjiion,’ National A/mwcipfl/ Renew, 1930, Vol 19, 
p 249 ff , Coker, rranciN W , ' Dogmas of Administrative Reform,” Anwican Political Science 
Review 1922 Vol 16, p 399 § 

19 See Beard, Charles A, "Administration A Test of Ideal and Power," ch 10, in his 
Public Policy and Geneial Welfaie, New York Farrar & Rinehart, 1941 The best survey 
and anahsis of the literature oL public administration from a methodological standpoint is 
Waldo, C Dwight, T/ieoietical Aspects of the American Liteiatme of Public Administtation, un- 
published Ph D. thesis at Yale Umveruts, 1942, esp pp 82 92 (scheduled for early publication) 
Cf also Wallace, Schujlcr C, fedaal Depot tmentahzation, New York Columbia University 
Press, 1941, Simon, Herbert A. “The Proverbs of Administration,” PuNic Admtntstraaoit 
Review, 1946, Vol. 6, p ff 
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ments over state reorganization m the 1920’s foreshadowed the famous 
conflict in 1937 and 1938 between the President's Committee on Adminis- 
trauve Management and the Brookings Institution Both situations illus- 
trate the degree to which broad agreement upon a great many concrete 
propositions for administrative improvement can be distorted by differences 
over the priority of problems and by the intrusion of political issues and value 
judgments which may or may not be relevant to specific proposals. The Pres- 
ident’s Committee eschewed the survey method of functional analysis and 
classification which the Brookings Institution had utilized; it selected its ob- 
jectives in terms of the problems conceived by its sponsor and his advisers 
to be of compelling importance Both its investigations and its recom- 
mendations sought to develop answers to these problems 

The 1937-1938 debates have caused most students of administration to 
recast their notions of public management as a science of “principles” 
The conception of the scientific investigator— one standing apart from his 
material of human beings while making his inquiries; collecting, sifting, 
testing, and weighing his facts and ultimately arriving at the most reliable 
conclusions — has somehow been found problematical in governmental re 
search It was based in part upon Frederick W T lylor’s ideas of scientific 
management, which called for the study and formulation of the proper 
methods of job performance in advance, followed by adjustment of the 
human factor to those methods This approach or technique was de 
veloped and applied to the details of specific job operations at the 
shop level by a trained engineer or superintendent within the factory 
hierarchy with authority over the workers It lacks applicability to man- 
agement research into program quesuons Conditions are different when the 
research staff is wholly outside the hierarchy of responsibility and has 
no powers or sanctions over the human element other than publicity and 
persuasion The same is true when the purpose of analysis is not to improve 
job performance, but to achieve proper structural relationships A different 
condition also prevails when the objective of study is not to help the operat- 
ing official do a better job, but rather is to change his job Moreover, al- 
though being outside the government has certain advantages of freedom 
and public pressure, it presents extremely difficult problems in developing 
and maintaining working contacts with opierating officials Publicity is a 
one-shot weapon which, when improperly used, may result in the destruction 
of working relationships 

Rise of Administrative Self-Analysts. Two main developments have 

't Taylors mam work is The Pimaples of Scientific Uanagemenl New York Harper, 
1919 See aho Cooke, Morns L, Influence of Scientific Management Upon Government, 
BuiUttn of the Taylor Soacty 1921, Vol 9, pp 31 38 Pearson, Norman M, Favohsm As the 
Necessary Complement of Taylorism, Amencan Political Saence Retnew, 1945, Vol 39, p 
68 § 
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arisen to modify the methods of citizen research agencies.^ One was sig- 
nified by the creation at Chicago in 1933 of the Public Administration 
Service. PAS emphasized the importance of work planning and scheduling 
in administrative operations. It also specialized in the development of units 
of work measurement and systems of administrative reporting which its staff 
stood ready not only to recommend but to install.*® This approach was 
based on a conviction of the higher value of helping the administrator to 
meet his needs, rather than redrawing organization charts and reshuffling 
functions. 

The other source of competition with traditional administrative research 
is the development during the twenties and thirties at all levels of govern- 
ment of specialized staff facilities as official agencies of management research. 
The work of continuous study of governmental organization and operations 
as a basis for the annual scrutiny of departmental budget estimates; the 
supervision of the methods of approving and recording obligations and 
expenditures; the application of the personnel classification plan to the 
recruitment, selection, promotion and transfer of employees — ^these and 
similar central staff activities are in sum a continuous process of research 
into the programs and methods of the various agencies. Perhaps the out- 
standing contribution of the President’s Committee on Administrative 
Management was the way in which it highlighted the value of staff and 
control agencies as tools of coordination for the chief executive. Its report 
reviewed the federal experience of twenty years with the Bureau of Effi- 
ciency (1913-33) and laid the foundation for the program of the Budget 
Bureau’s Division of Administrative Management after 1939. 

Consolidation of central responsibility for general efficiency in the agency 
of budgetary coordination symbolizes another aspect of strengthened gov- 
ernmental management. Staffs engaged in recurrent processes of agency 
coordination are stimulated by an energetic group of management-minded 
colleagues who are freed from day-by-day responsibilities to make intensive 
analyses of specific problems, supplementing the knowledge gained in or- 
dinary budgetary relationships with the operating departments. This 
catalytic function of a management staff, coordinated with the units of 
budgetary, statistical, and other government-wide controls in the Executive 
Office of the President, represents the latest development of federal ad- 


18 Cf. the discussion presented in "Better Ciij Government," Atinalt of the American 
Academy of PxAitiial and Social Science, 1938, Vcd. 199, pp. 171-189; Proceedings of the 
Governmental Research AssouaQon, Governmental Reseat ch and Citizen Control of Gov- 
ernment, Detroit, 1940. 

18 Ridley, Clarence h. and Simon, Herbert A., Measuring Municipal Activities, 2d. ed., 
Chicago: Intemattonal City Managers Association, 1943; National Committee on Municipal 
Reporting, Public Reporting, New York; Munic^jal Administration Service, 1931; Public 
Administradon Service, The Work ^tttt tn Federal Administration, Chicago, 1937; Stone, 
Donald C., The Management of Mtmtapal Public Works, Chicago; Public Administradon 
Service, 1939, 
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ministrative planning.™ It affords the President the benefit of a general- 
staff approach in the exercise of his administrative responsibilities. 

The decade of the thirties thus witnessed a shift of the center of gravity 
in governmental research from private citizen-supported agencies outside 
the government to central staff agencies within the government itself. 
At the same time, there rose a trend away from the idea of central agencies 
as direct controllers of line officials toward the concept of central assistance 
in line operations by clarification of administrative objectives, stimulation 
of work planning and scheduling, and cooperation with departmental 
managers in establishing units of measurement and standards of perform- 
ance. The information about agency acti ities derived from these processes 
makes available to the chief executive an invaluable flow of ideas divorced 
as nearly as may be from vested departmental interests. However, thus 
far the potentialities of executive staff planning as a focal point of leader- 
ship and direction in formulating substantive policy have not yet crystal- 
lized beyond stimulation, advice, and raising of issues."’ 

Rfaffi} mation of the Political Context After forty years of research, 
development of tools of administrative analysis and control, and evolution 
of a professional spirit among students and practitioners of administration 
as such. It IS not surprising that speculation has arisen about the fitness of 
persons experienced and trained in the administrative arts to contribute to 
the formulation of policy. This is one of the great unsettled issues of ad- 
ministrative theory. General discussions about the "managerial revolution” 
have drawn attention to it, but have imputed a greater assurance and 
solidarity among the elements comprising the managerial groups than 
actually exists. The issue is bound up with other complex problems. These 
include: (1) the appropriate code of behavior in the area intermediate 
between the setting of administraave policy under law and legislative 
policy-making; (2) the proper balance between the judgments of subject- 
matter experts and line operators on the one hand and those of manage- 
ment planners and staff experts on the other; (3) the claims of the lawyers 
in the entire realm of law-making and rule-making; and (4) the nature of 
“bureaucratic ideology.” On this last point, some feel that administrative 
agencies are responsible for achieving desirable social purposes and may 

^ C/ Willoughb>, W F, PnncipUs oj Pubhc Administration, ch. 5, Wnshington Insti 
tutc of Go\ernmcnt Research, 1929, Jump, W A, 'Budgetary and Fmancial Administration 
m an Operating Dtpirtmcnt of the Itdcnl Coxernment, Proceedings cit in note 18, p 78 ]?, 
Stone, Donald C Federal \dminjstraii\c Nfanacement, 1932 42 Tiansactions of the American 
Society of Mechanical Engineers 1943 Vol 65, p 242 ^ , Macmahon Arthur W , “The Future 
Orginirational Pattern of the Executive Branch,” American Political Saence Review, 1944, 
Vol 38, p 1179^ 

For a discussion oE policy planning as distinct from administrative planning, cf. Key, 
V. 0, ‘Politics and Administration, in White Leomrd D cd , The Tutme of Government 
in the United States, Chicago University of Chicago Press, 1942 The wartime development 
of the Office of Economic Stabilization and the Office of War Mobilization and Reconversion 
IS significant m the functional diifercntiitiofi between the two forms of pl ann ing 
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have to fight for them. Others thmk administrative agencies should con- 
fine themselves to getting their assignments done within the policies 
established by the legislative body. 

Discussion over the past fifteen years of such questions as those of ad- 
ministrative finality, administrative discretion, and administrative respon- 
sibility"" reveals a shift in administrative research. Concern with technical 
expertness and specialized experience has yielded to study of the factors 
involved in the management of an organization and the objectives or values 
toward which governmental organizations should strive The assumption 
of thirty years ago about the role of pubbc administration in a democratic 
society IS no longer controlling Then the whole argument rested on the 
thesis that democracy and effiaency m administration were not incompatible 
The quesuon was how to make democratic administration efficient and 
effective in the face of arbitrary political interference in administrative 
matters Today it is assumed that the criteria of efficiency in democratic 
administration are broader than and superior to technically sound procedure 
and financial economy m the execution of established policies 

The importance of technical competence and professional standards is 
not underestimated. However, the tests of adequate administration are 
thought to go beyond the accomplishment of statutory purposes It is 
argued that administrative activities should be studied with a view to de- 
fining emerging problems and developing policy recommendations to meet 
demands for new services or types of regulation It was not a bureaucrat 
but a farsighted and successful businessman who pointed out that adminis- 
trative ability of the highest order is reqmred for attainment of greater 
social unity — the unity that comes from general understanding and satis 
faction on the part of all groups with respect to the constructive planning 
and coordmauon of public services by then government.^ 

3 Training for Public AoMiNisTRArioN 

Educational Aspects The advancement and maturity of public ad- 
ministration as a profession may be appraised, apart from its assumptions 
and Its techniques, by the types of training provided and the standards of 
admission requned of aspirants for entrance Of course, there is no 
single vocational group of administrators in the public service. This 

22 See Gius and Others, op at m note 1 ch% 6 *ind 7 I inilis James M , T/te Adm ms 
traUve Process, New Haven Yale University Press, 1938 Fnednch Carl J , “Public Policy 
and the Nature of Admimstnave RcsponMbilitv in Fnednch, C J and Mason, Edward S, 
cds, Ptihlic Policy pp 3 24, Cimbndgc Harvard Umvcnity Press, 1940, Finer, Herman, 
"Administrative Responsibilit) m Democratic Government Public Administration Review, 
1940, Vol l,pp 335 49 

Dennison, Henry S , The Need for the Development of Political Science Engmeenng,' 
Ameiicun PoUhcal Science Reticti 1932 Vol 26 p 211 Sll ilso Mernam, Charles E, 
‘TTie New Management, in his The New Democracy and the Uew Despotism New York 
McGrawHill 1939 
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service includes every profession and every skill within the range of func- 
tions and activities performed for the community. Yet proper training 
for government work has been a matter of deep interest among the orgam- 
zations of public officials and the political science departments in colleges 
and universities all over the country. In the course of the last twenty-five 
years there has been an mcreasmg crystallization of ideas and methods of 
approach. 

However diverse the forms of government action may be, the manage- 
ment of public business is recognized as a field of career activity for which 
It IS possible to provide training and incentives to attract the highest 
abdity m the population. In an authoritative survey,^'* Professor George A. 
Graham takes the position that traimng for public administration is not a 
speaal professional apprenticeship but part of the broad problem of edu- 
cational policy. Its ideal is continuous growth and widening experience 
for the able individual as he prepares himself to meet successive tests of 
competence for tasks of greater responsibihty To attract ability and talent 
into the public service, government, recruitment should be coordinated with 
graduation from the several levels of school and college. Public personnel 
agencies should encourage efforts on the part of government workers to 
advance themselves by providing training facilities both for appropriate 
specialization and for widening their intellectual horizons 

Such a policy would not favor the establishment of a separate program 
in educational institutions emphasizing preparation for the public service 
exclusively It would, on the contrary, foster efforts to establish a university- 
wide program of guidance, information, and flexible interdepartmental 
arrangements for selection of courses, standards of examination, and re- 
quirements of evidence of creative ability"® Similarly, after entrance into 
the public service, there would not be a special staff college for prospective 
government managers only Rather, there would be a process of sifting, 
competition for opportunities, forward-looking supervision, and promotion 
across divisional or departmental lines, based upon a service-wide policy 
under the direction of the central personnel agency 

Public administration is not identified by a distinctive technique of its 
own, a single type of activity, or a unified subject matter upon which 
agreement can be reached for purposes of establishing a special curriculum. 
On the contrary, at the undergraduate level, substantial agreement exists 
that a broad liberal education is the best prescription. It should include a 
realistic awareness of the operation of economic institutions and the role 
of government in modern society, supplemented if possible by some work 
in statistics or accounting It should stress the ability to speak and write 

^Graham, George A Education for Vubitc Admmtstratton, Chictgo Public Adminis- 
tration Service 1941 

25 Cf Lambic, Moms B cd , Traimtig for the Public Service, Chicago Public Adminis 
tranon ScrvKc 1935 
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the English language effectively. This would be a better preparation than 
training for a specific job.'^° In postgraduate work, all types of pro- 
fessional schools are potential sources of recruits for government work. 
Professional traming m the natural sciences, engineering, education, medi- 
cine, social work, law, economics, and governmental research, culminating 
in professional degrees, is increasingly accepted as experience which civil 
service commissions will consider as quahfication for intermediate positions 
in the classified service. In pre-entry training for public service, therefore, 
we find little disposition to provide a speafic occupational preparation. 

Conhast with Great Biitatn. Since the University of Minnesota Con- 
ference in 1931, much attention has been devoted to the question of whether 
the elements of management constitute a sub|ect matter that can be taught 
apart from application to technical fields of administrative activity such as 
public health, public works, public welfare; and, if so, whether it would 
qualify the student for administrative work.” Actually, no program of 
training for public service has attempted to teach the knowledge and art of 
management in a vacuum. Syracuse University, perhaps the outstanding 
example of a special program of graduate training aimed at government 
service, uses the block oi “end-on-end” method of instruction to impart 
both the techniques of management and understanding of special areas of 
subject matter Its graduates have found ready markets for their services, 
particularly in budget and personnel agenaes. 

Recruitment for the civil service in the United States has never folbwed 
the lines recommended by the Northcote-Trevelyan and Macaulay reports 
for Great Britain in 1853-54.'^’ These reports advocated the recruitment of 
the top men in the graduating classes of the British universities, regardless 
of the subject of specialization, for the highest administrative positions m 
the civil service, coupled with a suitable period of post entry training and 
qualification In this country, at least up to 1934, the policy of civil service 
recruitment has been based upon the assumption that government work 
can be classified into occupational groupings within vertical services. After the 
amount of training and experience required for the job classification within 
each such service has been determined, quilified applicants are recruited 
by competitive examination is posmons become vacant This policy places 
a premium upon professional or vocational experience. A good deal of 

20 See Whitt Innodiiti/on (<it in note 9) pp ?56 360 Sims Lewis B “The Social 
Science AniUst Fvimmuinn imencan PoliUcai %aenc( Rcttcti 1939 Vol 33, pp 441 450 

2T Cf Mcriam Ltvvu Public Sertnee and Spcaai Tiainins Chicngo Univcrsitj o£ Chicago 
Press, 1936 Upton Lent D Pncfice of Municipal 4dmtni<eiation Ntw York. Ctncurj, 1926, 
Wilker Hirvct Piiflic Adnumwaiion in the United Stale: pi III New York Farrar & Rme 
hart, 1937 

^Sec Eaton, Dormnn B, Cml Service tn Great Britain, New York National Civil 
Service Reform League, 1861 White, Leonard D ind Othen, Cntl Service Abroad, New 
York McGrawHill, 1935 Stout Hiram M, Ptibhe Service tn Great Britain, New York: 
Harcourt Brace, 1938, Kingsley, Donald, Representative Bureaiiciacy Yellow Spnngs Anboch 
Presi, 1944 
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criticism has been leveled against it on the ground that in the absence of 
clear career lines able young men and women of general competence, lack- 
ing specific experience, are likely to look elsewhere for their life work. 

The decade from 1934 to 1944 was notable for the efforts made to im- 
prove the quality of intake m the lower grades of the public service. In 
1934, largely at the instigation of Commissioner Leonard D. White, the 
United States Civil Service Commission conducted an examination fot 
junior civil service examiner, for which post academic training constituted 
the principal requirement. In 1936, a broadei category of social science 
analysts was established as a register from which appointments might be 
made by departments seeking general ability rather than specific experience. 
From January, 1935, through March, 1939, more than 5,000 such junior 
professional appointments were made by federal agencies.^ In 1934, the 
National Institute of Public Affairs was established in Washington; an- 
nually It offered about fifty men and women just out of college the oppor- 
tunity to study at first hand the operations of federal agencies in the capacity 
of learners, or interns. Programs of municipal internship also received 
impetus and encouragement at such institutions as Syracuse University, 
Wayne University, and the University of Cincinnati. Apprenticeship pro- 
grams were experimentally developed by several of the national organiza- 
tions of public officials associated with the Public Administration Clearing 
House at Chicago, the Michigan Municipal League, and Los Angeles 
County. 

Post-Entry Tiainmg. Most of the present activity and support of pre- 
entry preparation for public service is aimed at the college population. 
Post-entry or m-service training remains the mam opportunity of advance- 
ment for the lower-paid ranks in public employment, particularly in the 
clerical and manual occupations Universities, where located in proximity 
to large groups of government workers, such as Southern California, have 
established courses for public employees, particularly in the fields of budget- 
ing and accounting, police and fire administration, tax assessment and 
sanitary inspection, A source of financial aid is available to states and 
municipalities under the Gcorge-Deen Act of 1936 for vocational training 
in public service occupations 

In the national capital the outstanding program of in-service training 
is that of the Department of Agriculture’s Graduate School, whose cur- 
riculum and faculty provide some of the best technical courses in public 
administration in the country. American University and George Washing- 
ton University, also at the seat of the federal government, offer evemng 

® Report of President's Committee on Civil Service Improvement, 77th Cong , Ist Sess , 
House Doc No 118, p 25, Waihington, 1941 Less thin half (2,421) of these appointments 
were made from other lists built up from the usual kind of competitive examinauon 

^llSec United States Office of Education, Digeft oj Annuid Reports of State Boards for 
Votatiatial EJaeatioa, pp 61-62, Washington, 1942-1943. 



THE STUDY OF PUBUC ADMINISTRATION 


41 


courses in practically all the social sciences. With the several law schools, 
they have trained many men and women who started as clerks and mes- 
sengers for higher administrative and professional positions. In the federal 
service, post-entry training is not highly formalized.’^ It consists, for the 
most part, in encouraging enterprising individuals to seek additional educa- 
tion outside their jobs rather than establishing m-service programs directly 
related to the official michuicry for piomotion 

Gioiip Slmclwe of the Public Setmce. Perhaps the mam reason why 
post entry training has not been more closely coordinated with official ehan- 
nels of advancement lies in the American distaste for formal division of the 
public service into relatively closed classes around which real career incen- 
tives might develop The Commission of Inquiry on Public Service Per- 
sonnel proposed separate careers for administrative, professional, clerical, 
skilled tnde, and unskilled employees These pioposals have never received 
the serious public attention they deserve In spite of careful explanations 
that an administrative class would scive as a vertical ladder leading from 
junioi staff positions or below to administrative assistants and on to the 
top, the impression continues to prev iil that such an aiiuigement would 
reserve the top positions under the [aolitical seeretaiies and assistant secre- 
taries for a special group who would be favored at the expense of able per- 
sons in the clerical, technical, or piofessionil services 

Regardless of the merits of this ob|Cction, it is clcai that a systematic 
solution could be worked out if hw and personnel policy permitted training 
for administrative vvoik as distinguishable from piofessional, technical, or 
scientific duties Until such differentiation is adopted in American per- 
sonnel piactice, hovvevci, top administrative positions will be filled both 
by appointment from outside the service and by promotion from the ranks 
of piofessionil and technical eraployecs Under these conditions, pre entry 
progrims of naming for public administration will have to rely more upon 
geneial motives of public seivicc and increasing )ob opportunities in gov 
ernment thin upon the specific attractions of a caiccr in management. 

Higher Caieei Oppoitiiiiitio Even without legislative sanction of an 
administiativc tliss, much could he done by a ccntril peisonnel agency to 
maintain such in ideil as a longiange obiectivc Constructive suggestions 
looking forwaid to llie cst iblishment of in ''idmiiiistrative corps” were 
made by the Reed Committee on Civil Seivice Improvement in 
These included identification ol positions m specified giades as a group: 

For 1 recent dev clopmrrr sev- Rcinmit Henrv Jr ' The First Fedeial In-Scrvice Intern- 
ship Proenm, Peiionncl Admimrtiauon 1944, Vol 7, p 8 ^ 

^“Better Goictnmevt Peisonnel pp 5 6, 37 47, New Yoik McGraw Hill, 1935. 

33 77th Contr 1st S ss House Doc No IIS, p 3 56 62, 86 97, Wishincton, 1941 
Sec also White, Leon rd D Gouiamcnt Ca/eer Sauce ChicTgo University of ChicTffO Press, 
1935 The Council of Pcnonncl \clminj tntion in 1 the Atl\i«or\ Conimutcc to tin. Civil Service 
Commission on Adminislntivt Ptrvonncl have attimiptcd to follow throuijh on the Retd Com 
mittcv s proposnls on n ulmtnistrilivc crvicc 
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maintenance of an inventory of personnel in these positions tor use in making 
appointments to higher administrative posts; reporting of vacancies in 
higher positions; recommending candidates with tested qualifications to 
appointing officers; and follow-up on action. It was asserted that tapping 
and training personnel for posidons in the lowest grade of the administra- 
tive group should be a condnuing objective of agency personnel officers 
at all times, while a liberal (xJicy permitting transfer of such personnel 
between agencies would widen their experience and develop general 
administrative skill. The major obstacle to adoption of these suggestions is 
the difficulty of finding enough departmental personnel officers willing and 
able to cooperate on an informal basis, particularly in the face of strong 
pressure upon each to place his own agency’s needs above the requirements 
of the service as a whole. 

One way of raising the question of whether the federal service needs 
an administrative corps would be to ask if such a i)ool of talent could have 
produced adequate competence to plan and direct the civilian side of opera- 
tions during World War II. War experience is not wholly conclusive be- 
cause of the vast expansion of government. Yet it is worth noting that, with 
but rather few exceptions, the higher administrators in the war agencies 
came from the other branches of government or from the outside. In 
civilian recruitment, th.c Civil Service Commission at an early stage sus- 
pended its usual procedures. It authorized the war agencies to appoint per- 
sonnel subject only to investigation and certification as to general qualifica- 
tions. Moreover, in their procurement ant! supply operations, the War 
and Navy Departments commissioned thousands of civilians to perform 
administrative tasks. \\ c reached everywhere for administrative talent. 

In establishing its wartime organiz.ilion the federal government implicitly 
admitted that pticetime agencies and their personnel could not primarily be 
relied upon to plan and direct the civilian phase of warfare. While a fully 
developed administrative service would not hy itself have made unnecessary 
the creation (if emergency agencies, it might svcll have prevented or sub- 
stantially minimized the administrative crises and continuous improvisatittn 
that characterized the first two years after Pearl Harbor. The essential 
lesson of American wartime personnel experience was that we were short of 
men and women who p05.scssed the ability to envisage the problems ahead 
and formulate decisions in advance of crisis situations. 

Perhaps the most compelling peacetime consideration in favor of a higher 
administrative career is the continuous loss to government of able younger 
employees svho, having developed their talent within the public service, leave 
for more responsible and more challenging work in private enterprise. 

4. The Frontiers of Rese.'Srch 

Function Verm Structure. The accumulation of research materials and 
the maturation of administrative research during the thirties produced 



THE STUDY OF PUBLIC ADMINISTRATION 


43 


both a textbook systematization of knowledge and considerable philosophic 
inquiry into the nature, purpose, and scope of public administration. The 
textbooks revealed preoccupation with such matters as the symmetry of 
administrative structure and the procedures of good administrative house- 
keeping. They also raised the question of whcthei public administration 
consisted of nothing more than an exposition of abstract principles of organi- 
zation and a body of experience aimed at training budget and personnel 
officers. Was this the whole meaning of public service, and the basis for 
attracting ability into govcinment employment'' 

The experience ot management research in private industry had revealed 
the error of slating principles of organizalioii as ends, oi even as ma)or 
purposes. Industrial management now starts trom an assumption about the 
basic purpose ot the organization as a whole. It encourages research to 
develop the best wavs and means ot achieving that purpose. Paralleling this 
appioaeh, 'government research turned to the public pin pose sought to be 
achieved In it was seen the rationale for oigamzation, the planning of 
operations, the creation ol stall units to facilitate operations, and the estab- 
lishment of goals and standaids as well as methods of measuring results 
in relation to the standards seletted 

This analysis oi management shifts the emphasis from structure to 
function It also defines the key problem as the es'alilishmcnt of effective 
working relations between the component parts of the organization.'" The 
emphasis upon planning and coordination as essential elements of manage- 
ment helped to reorient the thinking of pubhc administration toward the 
functions ol top direction llitis the budgeting ind p^isc nnel functions pie- 
sented themselves as techniques of work planning and coordination, and 
as training areas for potential managerial talent, lather than as central 
concerns of the public administrator 

Man rn Oi gamsation Discussion of the elements of oigamzation, how- 
ever leahstic, aims al some invariant ideas on basic points for thinking 
and hence tends to dcpcrsonali/c the problems of management. Arthur W 
Macmahon .ind Jolin D Millclt dttcloped a more productive appioaeh 
through .111 analysis ol the lolc ot personalities in the major departments in 
the fedeial government ' Then idea was ihit a description of background, 
training, and career experience of administialois it the levels of bureau chief 
and assistant secret it) should idduee useful evidence of managerial traits. 
The result was an extiemely valiuible intupietation of varying types of 
administrative stipeivision and depaitmental eoordinition arising from the 
diversity of personal development and the adjustments made by key officers. 

Person, H S, ed. Scientific Manegcmem in Anteiiian Indtiltiy New York 
Hsrper, 1929 Monnci, Jimes D and Reilej Ujn C, Oitwmd Indnttiy New York Harper 
1931, and The tnnaples of Orgamsanon New York Harper, 1939, Dennison, Henrj, 
Organization Ettginceiwg New York Dutton, 1931 

D Macmahon A W and Mliittt, f D fedend Adtmmstiatoii, New York Columbia 
Univcrslts Press I9s9 
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The new approach illustrated the impact of personality upon organization. 
It extracted the common elements of managerial experience gained m 
attempting to create departmental unity out of separate bureau operations. 

Biographical research was also utihzed by Gaus and Wolcott in their 
monumental study of the United States Department of Agriculture.*® 
Instead of drawing wider inferences from personal data, however, Gaus 
and Wolcott used such material as one among several colors with which they 
painted the panorama of administrative evolution through seventy years of 
political response to powerful economic and technological pressures. Their 
study opened broad vistas of research opportuniues in administrative history, 
focused on the positive role of a public agency in bringing professional and 
scientific tools to bear upon the economic problems of a large segment of 
the population It offered chapter-and-verse illustrations of the way a public 
agency formulates broader programs and policy, leading onward toward 
constructive public service through the educational character of its own 
experience The authors did not close their eyes to the barriers internosed 
by strong influences in favor of retaining the earlier concepts of protective, 
group.centered regulation The literature contains no finer treatment of 
public administration as the crucible of collective experience for clarifying 
legislative goals and for developing the techniques of translating objectives 
into administrative instruments for constructive action. 

T/ieoiy of Relationships. The lifting of the sights of administrative 
research to focus upon the social and economic environment has been 
laigely due to the penetrating writings of Mary Parker Follett and the more 
systematic work at the Harvard Business School under the leadership of 
Elton D Mayo Miss Follett’s earlier work in political and social theory had 
led her to a keen appreciation of the influence of organization in modern 
society At the same time she had reacted strongly against the ideologies 
of group and class conflict which constituted both factual explanation and 
political hope for many intellectuals who were aware of antisocial policies 
and controls over modern large scale production. During the last fifteen 
years before her death in 1933 she became interested in business man.igement 
and organization as a field tor application of the principles of unity and 
organized cooperation that she had developed in her pohtical studies. 

In this new field of interest she was impressed much more with the 
conditions tending toward coojxration in the behavior of men working in 
groups than with assumptions about inevitable conflicts of interest. In a 
series of provocative papers and lectures she showed how management, by 
acting on the premise of unity in organized effort instead of merely paying 
lip service to it, could gam tremendous strength m mobilizing individual 

^liGaus, lohn M and Wolcott Leon 0, Public Admimslratim and the United Stales 
Depaitment of Agnciilttiie Chicijto Public Administntion ScrMcO, 1940 
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energies for a common purpose.^' Pervading all her thinking was the idea 
that individuals at each level of authority in an organization can be condi- 
tioned to think in terms of unity. However, management would have to 
make the effort to enable them to sense and understand their contribution to 
the common enterprise. It was Mary Follett’s abiding faith that the factors 
tending toward disunity and internal conflict can be faced frankly; that to 
this end enlightened management will open up channels for collective 
consideration of the conditions in which frictions arise; and that such fric- 
tions stem for the most part from the frustrations and disappointments of in- 
dividuals working under conditions out of which they derive no sense of 
personal creativeness or contribution. 

The research of the Harvard Business School into the springs of human 
motivation in business organizations has given us the benefit of a scientific 
documentation of Miss Follett's insights.^® These studies applied to indus- 
trial research both anthropological findings and sociological concepts, and 
added much sophistication as to the meaning of scientific methods of inves- 
tigating social relations. The record of the Harvard team’s association with 
the Western Electric experiments in personnel relations constitutes perhaps 
the high-water mark of intensive research into group behavior under con- 
trolled conditions. It is impossible to summarize this work adequately, but a 
few outstanding findings may be mentioned: 




Fir st, there is in each organization a system of i 
tiohstiips which condition work habits and attitudes more cffcctivel 


t han the official hierarchy ot autfibritv . The student mus t develop ter-h . 
ni ques of observation and inrerview to enable him to grasp the essential 
qu ality of t he organization u^er attention. A measure of his own 
effectiveness is the degree to which he is accepted within the system and 
is able to enlist the collaboration of those whose organizational behavior 
he is studying. 


i 


Second, Jargg. Qrganiza.tion_s_ consist of many working groups, each 
small enough to effect cohesion, hlorale centers around such groups, 
whe7e direct personal relationships function in relation to a set of non- 
logical or emotional in-entives and standards. These group standards 
must be integrated with the purpose of the organization as a whole 
and not permitted to develop intergroup conflicts. Effective management 
must not only recocnize and give status to each rank in its own social 
structure, but also be sure to establish channels of communication be- 
tween each group and the center of direction in the organization. 


the working groups composing the organization as a_whole isjufull-time 


Her collected papers arc reprinted in Metcalf, H. C. and Urwick, L., cds.. Dynamic 
Administyatioiifficw York: Harper, 1941. 


38 C/. Mavo. Elton D., T/ic Human Problems of an Industrial Chdlization, New York. 
Macmillan, 1933; Whitehead, T. N,, Leadership in a Free Society, Cambridge: Harvard Uni- 
versitv Press, 1936; Roetlilisbcrgcr, Fritz, J. and Dicleson, W. J,, Management and the Worker, 
Cambridge: Harvard Universiq' Press, 1943, and Roethlisbcrgcr, Management and Morale, 
Cambridge: Harvard Unisersity Press, 1941. 
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job which top management cannot leave to chance or to the part-time 
attention ot iuperMsor) personnel Explicit attention must be gi\cn 
to locating and reporting human dissatisfactions at the working lei els, 
maintaining harmony among the groups in the organisation, and study 
ing methods of introducing changes in technical processes or formal 
modifications m the structure itself 

Ptogiesswe Managemait The importance of the personnel function 
m organization cm hardly be overstressed, but its relation to the central 
task of top minagemcnt rcmiins to be stated In response to the Harvard 
group, an outstinding business executive, Chester I Barnard, developed 
perhips the m ist svslematic analysis of the executive function since Henri 
Favol Barn 11(1 dehntd organization is in ‘impersonal system of coordi- 
nated human efforts’ He ideiilibed the exeeutivc’s job as: (1) providing 
the system of communication, (2) secuiing essential services from nidi 
vidtials; and (s) establishing the piii|ioses and objectives of organiza 
turn In his tormiil ition, technic il efficiency and morale are not the pri- 
mary ends ot org imzed cllort Thev arc limiting I ictois bearing upon the 
perminence or durition of in o' v, ini/ ition, whose existence through time 
depends upon its effectiveness m attuning both the concicte ends ol con 
certed aetiviU tnd esscntul hum in s itisf letions Lveiy one of the elements 
of mmigemeiK depends upon peivmnel While the selection ot top per 
sonnel cannot be delegited the tisk of functional coordination of those at 
the lower levels must he leliied to the purposes of the oiguiization rathef 
than to the m in igei i il function 

\11 of these jiiopositions show how fir modem personnel research has 
gone bevond the concept of mmtgement ts the ipjilication of fixed lules 
of organization ind ihc instillilion of teehnicil procedures of selection, 
training, ml plieemeni Puhlie tdmimslrition h’s been csjscciallv rccejitivc 
to these idcis The iiipl’ioc/unicnt imung students of administia 

tion m public iiid piivitc enlerjiiise is demonstritcd by vinous develop 
ments Two illuai itions nc the widcspreid lecognition of the work of 
Lvndall Urwiek'" ind ibe eollcciion of writimgs in both fields tor the 
staff of the Presidents C ommittce on iVdministi itive Management ” The 
emphasis on nutters ol siiuetuie imong private management consultants 
reflects their greiter conlidence in the vilidiiv of oigini/ational theoiv 
Government adminislr itors ind then planning staffs arc more acutely 
conscious of the impact of politic il influences iijion public organizations and 
have come to accept these pressures is a normil ispect of their vvoik 
The most nntevsorthv Amcriem ex|jerimciil in modem managciial fiee 
dom to accomplish broid objectives ot public policy — the Tennessee Valley 
Authoritv— has been analyzed in a brilliant piece of administrative leporting 

’tBnrnqnl Chester I The Tnnctiatu of the Ereciiuiie esp chs 7 and 15, Cambridge 
Harvard Universiti Press 1938 

SlUnvick L The Tlements of Admimsttation New York Harper 1943 
tt Hiilitk snt' Uruick vp af in niitc 1 
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by Its chairman, David E Lilienthal ‘ ’ The author, convinced that democ- 
racy can plan and determine the course ol its political evolution, demon- 
strates the results that public management can achieve in the utilization 
and development of natuial resouiccs Lilienthal feels deeply that TVA 
e\emplifies sound dcmoci itie idniinislralion — deeentiahzed operations, 
voluntary citizen eoopei iiion iiul loeil eommiinitv pirneipition with gov- 
einnient offienls in ashievin,, the piiipose oL the organiz ition, (axing of 
lesponsibility for both pi inaina; and cvceution of administi itive poliev upon 
a single igeiiev, a ixisonncl policy bised sliietiv upon meiit but allowing 
for constructive (leMbilitv ind in cntorcement poliev oi education and 
pel suasion tint lelie lui c ereive smetion onlv upon the [lower of eminent 
domain ui the public inteiest 

The essence of dtmoei uie idrainistrition, Lilicntlial si)s, is doing things 
with people, not to them and pi icing the icsponsible idrainistiators close 
to the people where the) must share the [ eoplc’s pioblcms Method, he 
asserts is all impoitant, ‘it is is insepai aide from purpose ird ends as our 
flesh IS liona our blood ’ Cue to minucment powers of iflarmiiag and 
initiating whit shall be done, fix upon it responsibiht) tor lesults; see that 
the cxpeits take action with people instead of simplv ip)alving legal coercion 
—if v\c do so, we mi) he sure that management will woik as well for the 
public interest as toi m inccnlivc of piivite piiiht The IVA demonstra- 
tion IS a icvelation of the enormous potentiil of moi al powci available to 
a demociatic people if thev possess the coin ige to exploit then natural 
resouiccs for the common bench', if thev excrc sc the scK restriint to fix 
upon the idministi nioia the icsponsibilitv ind f'cedom to decide how this 
should best be done, iiid if thev find institution il w ijs of holding the 
managers to account foi final lesults 

Hoiizoni of AJwin tmtitc Rc eaich Rtscaieh in public administia 
tion thus has pushed ste dilv bickw aid the baiiicis of technical separatism 
and lack of communication betas cen tin vinous specialists in the admiiiis 
trative aits Scientific lartliods have been applied to the study of the human 
factor in organization The iiaiiei secrets of the piicsihond of management 
have been proved to he si'sceptililc of inalvsis Great stiides have been made 
in clarifying the relationship of budgetary and personnel coordination to 
general miiiagemeiit 

Above all, leseareh iii public naaiaagemcnt has struggled fiee from the 
notions of public business is routine, as piimirilv negative and restrictive 
upon personal or piiv ite initiative, and as an unnatural but necessaiy evil 
Study of the modes of policy formation and the lelationships in organiza- 
tion has brought about an understanding of the psychological processes 
of personal identification with the individuality and achievements of the 
organization as a whole Thus public administration has advanced to a 
Dcmoc}ut\ 0 / the Match esp pp 159 161, 199 2U2 Nlw York Harper, 19'44 
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realization of the strong sense of individual release and satisfaction in 
'■ooperating with others. 

Because of the great desirability of arriving at common agreement on 
public need' and public objectives, increasing research m the borderline 
problems Iv ng between political theory and public administration seems 
inccitablc ' Cm greater consensus be reached upon the creative and forma- 
tive roles of admmistntors in advising on the best means of defining particu- 
lar objectnes and establishing the administrative machinery for achieving 
them’ How should administrative agencies attempt to integrate their activi- 
ties with private group demands and drives for power? How can political 
leadership h^ hrougl t to utilize properly the concepts and techniques of 
administrative pi inning in the formulation of public policies and programs? 
Can new forms of administrative accountability to legislatures and to the 
public be devised which will increase mutual lespect and lessen suspicion 
and distrust’ Can the educational system be used with greater effective- 
ness to arou e both a sympathetic appreciation of the problems of public 
management and a desire to enter the public service in the minds of promis- 
ing mdividuils leprescntmg all sections of the population? 

These are problems of the highest order. They demand unflagging inter- 
est and research. For satisfactory progress, vve need to establish much better 
contacts with foreign administrative experience. Comparative study, of 
which thus far vve have had too httle, is of obvious value. 

5. Administration — Art or Science? 

Aims of Scientific Appi oach The term “science" is an honorific word 
Considerable effort has been made to justify its use in identifying the 
knowledge and skills that are applied in administrative practice. A science 
of administration in the sense of a body of formal statements describing 
invariant relationships between measurable objects, units, or elements does 
not seem very useful to most students and practinoners. Unquestionably, 
administrative research has produced a sizable body of definite precepts and 
hypotheses that are applicable to concrete situations.''^ But what adminis- 
trators visualize as particularly valuable goes beyond that. They are inter- 
ested in the techniques of systematizing the process of securing and sifting 
releyant information so that the factors involyed in arriving at a policy 
decision can be stated and the consequences of alternatives can be analyzed 
and balanced 

The objeaive of public or private management is to create conditions 
under which a determination of appropriate action can be made m terms 
of a plan and an understanding of how that particular decision will fit into 

^^Scc Mcrnam, Charles E, 'Public Administration and Politic il Theory," Jownal oj 
Social Philosophy 1940, Vol 5 p 293 Q , Potuical Power, pp 285 296, New York McGraw 
Hill 1934 

Cf Beard, op cit in note 16, pp 163 170 Urwick, op nt in note 40, pp 17-19 
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the plan. From this angle, administrative research does not seek its goal in 
the formulation of mechanical rules or equations, into which human be- 
havior must be molded. Rather, it looks toward the systematic ordering of 
functions and human relationships so that organizational decisions can and 
will be based upon the certainty that each step taken will actually serve the 
purpose of the oiganization as a whole. 

Concerns of the Technicians Naturally, there arc levels of routine and 
technical proficiency on which greater degrees of uniform mechanical opera- 
tion are possible and desirable than at others Research should continually 
seek to simplify and standardize woik methods, langing from the relatively 
simple operation of sorting incommg mail for distribution to the complex 
process of formulating a work plan for an entire organization in the annual 
budget. However, the establishment of standardized processes and mechani- 
cal efficiency does not penetrate to the central function of raan.igement. 
Absorption into this more limited aspect of the science of administration 
differentiates the operational expert and technician from the manager- 
administrator. 

Techniques of budgeting, accountmg, personnel management, purchase, 
storage and handling of materials, and reporting operations are indispensable 
tools whereby the facts involved in recurring problem situations are brought 
into focus for the administrator. Yet they are significant to him only as 
they raise issues requiring his determination, or call for changes in the 
policy of the organization. Administrative progress, in this sense, consists 
in the reduction of problems to routines which can be disposed of satis- 
factorily at the lower levels. 

Saence and Soaal Dynamics Focusing upon the problem areas of social 
organization, the question becomes a different one How far is it a matter of 
science to exercise |udgmcnt in selection among alternatives of policy, in 
the determination of specific action in pursuit of the purpose of the organi- 
zation, or in the interpretation of the requirements of the public interest 
in particular cases? If this question were to be answered in seientific terms, 
the ansvs ei would h ivc to be stated, as in all matters of social relations, in 
categories upon which general agreement could be obtained We have 
not yet rc.iche I compkte agreement on the purpo'^es and powers of pubbe 
officials, or on a foimula foi human bchavor wheicbv conflicts of interest 
and will can be predicted and dcteimined in advance In the philosophy and 
piactice of democracy, however, it has been Icamed that men can agree 
upon con'tit' t'onal procedures through wh'ch personal and intergroup 
conflicts can be remlved in terms of general policy, basic objectives, and 
socal pnorifes 

Evaluated Expei mentation. Through the joint action of public officials, 
public policy can be tested, tried out, and changed as the result of administra- 
tive experience and alert leadership. The science of admunstration in a de- 
mocracy will never be s molv a matter of defin turn; it will always be a mat- 
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ter of living and striving Its content will be reflected in the methods by 
which administrative experience is anphed to the formulation of changing 
ideas of public goals It will gain more spccihc meaning in continuous re- 
search into the pioblems of communication, incentive, and morale within 
both public and private oiginizations It will itrow through the insight and 
ability jf ac'ministr itors as thev devise wavs ot uliusling their programs to 
the conflicting demands and ideals ot then eonsumer publics and their 
political overseers 

Alliance oj Ihcoty anil Piacticc This »iew of i dcmocritic science of 
administration issiimes \ units ot theoiv md prictice, and it the same time 
envisages a genenl — but not elo'ctl — lunetionil diflerentntion between its 
students ind its practitionti > Th it is to siv, tdmiiiisiiative rose ireh must be 
oriented toward ictuil behnioi ind the work ng problems of administrators; 
continuous ellorts must be m i 'e to eiieoui me such lese ireh and to bring its 
results to the attention oj busv idm nistr itors 1 he suggestion ol a National 
Research Lihrirv for this purpose his been mide on several occasions by 
Professor Cb tries V Ikird FtiriheriTioie administntivc research must not 
be turned into the hinclmmleii ol olhciildom to )ustify the preferences of 
pohev makers it m go en moment 

The jirofessKin of iclminisintii a should include both the research worker 
and the executive They should eolhbonts in selecting problems for study 
and making dati ind cxperien c tv iilihle In tuc formulation and mtcrpic 
ration of findings however iheie will ilw tvs be loom for initiative and 
responsibihtv outside the olln il sphere It is to he hoped that students of 
administration in universities, business orgim/alions, privately supported 
research institutions and public agencies will all seek to break down the 
invisible barriers of distance suspicion, and difference in technique and 
obiective Tfirougfi professional association and the written and printed 
word, it should be possible to bioaden the channels of communication and 
understanding between riublic and private organizations for mutually helpful 
analysis of administrative problems. 
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Bureaucr^—Fact and Fiction 


1. Semintics Realities 

The tyranny of words is nowhere better exhibited than in the use of the 
word “bureaucracy.” Governments do their work as much through admin- 
istration as through politics. It might therefore be supposed that in a dem- 
ocracy tvhcre .idministrators are subject to direction by politicians and where 
politicians derive their powci from the people, popular allusions to those 
who manage the public business would have pleasing connotations. Perhaps 
that IS the way it ought to be For the present, however, the opposite is 
true, and will be toi some time to come. 

The Language of Contempt ^One of the most common collective desig- 
nations’ for those” who man the sei vices of govcinment is “bureaucracy.” 
The name is one of derision md contempt, harsher, to be sure, in some 
contexts than m otheis but even it its mildest a woid inviting one to sneer 
or scoin.*- The prcsalcncc of this designation m.iy be reijrettable; yet it is a 
fact, and as such something not simply to be decried hut to be acknowledged 
and understood f Tlieie arc scveial different explanations for it. Each 
warrants brief examinition. 

As IS evident in a thousand ss'avs, the human animal is fearfully and 
wonderfully made Man knows he needs the discipline of authority. Wher- 
ever he has come fai enough in his evolution to enter the political stage of 
development, he has nktn steps lo establish such authority. But even as he 
maintains it, he still iesi.iiis it ind chifts under it. Rationally he realizes 
that freedom is tinwoikablc without resjuinsibility. Emotionally his desire 
is for libel ty without lestiaint In this sense “cussin’ the bureaucrats” con- 
stitutes one expression ol human nature, destined to continue as long as 
man remains on the cirth 

Habit and raemoiy furnish another explanation. In America, popular 

^This discussion tlnws on Morstem Mint Fnlr, "Bureaucracy," in Peel, Roy V and 
Roucek, Joseph h, tds, Jutjodrufjon foPoI*ei< p -110 ^ ^ork Croivcl), 1941 Cf alw 
Finer, Herman, “CriiiLs of Buruukraej’,’ Ptd tual Uierct Qumtaly, 1945, Vol, 60, p. 100 ^ 
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government, as most people think of it today, was born hardly a hundred 
years ago. Only in Britain has it existed for anything like as long a period. 
Elsewhere in what are now free countries — ^with the notable exception of 
Switzerland, the Scandinavian nations, the Low Countries and the British 
Dominions — monarchy and aristocracy continued to rule not only in form 
but m fact until the late nineteenth and— in some cases— the early twentieth 
century. Both in America, therefore, and in those lands across the sea 
whence so many of our forbears came, government of the people, by the 
people, and for the people triumphed only after centuries of autocratic or 
aristocratic rule during which admimstration was frequently overbearing 
if not inconsiderate and cruel. Consequently, it was in some measure out 
of their own mean experience tliat the common people came to damn their 
public “servants.” The evil being long-continuing and the people remem- 
bering it full well both as groups and as mdividuals, the habit has persisted. 

Offi'iotitness and Fialty. Officiousness is a third factor accounting for 
the unflattering character of many of the popular references to the adminis- 
trative profession. Civil servants are ordinary mortals; they have the defects 
and weaknesses typical of human nature. Each man loves, as Sh akespeare 
said, “his own brief moment of authority.” However, some seem unable to 
avoid showing their glee, and ot these the public service probably has a 
normal ratio. It is so in all countries. Every government has a proportion 
of otherwise satisfactory employees who do their work m a fashion that 
rubs the public the wrong way This “insolence of office” naturally comes 
in for greater criticism m democratic lands like America, Britain, France 
and the Scandinavian countries. Yet even the Germans found ways of 
scoffing at Brownshirt “bureaucrats” while Hitler was in power. Nor have 
the people of the Soviet Union hesitated to lampoon their own overreaching 
“functionaries.” The combat troops of all armies illustrate in their scorn 
for martinets and for big-talkmg paper-soldiers berthed at headquarters 
the military equivalent of these civilian attitudes. 

Further probing leads to a more serious fact. Occasionally bureaucrats 
do abuse their position and authority. By and large, the governmental 
processes of modern democracy constitute adequate protection agamst official 
misconduct. However, these procedures are not always fully used nor are 
they always faithfully observed. Here and there a public servant attempts 
to make his public office yield a private gain or buckles under pressure and 
uses his power to confer illicit advantage on some special group. It should 
be added that this happens more often among bureaucrats in elective than 
in appointive posts. Although the guilty are not always caught and forced 
to make amends, the gross volume of such abuse has long been on the 
decline. 

Admmistrattve Self-Promotion. More common and harder to cope with 
is a wholly different kind of fault which often arises from excess of zeal in 
the promotion of what is honestly believed to be the public interest. That 
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is the inclination of some public administrators to take too expansive a view 
of their functions. In order to accomphsh a public good that might other- 
wise be deferred or lost, they may push the range of their discretion beyond 
the limits intended by the legislature It was a mistake, Woodrow Wilson 
argued, to relegate administration to the category of things “which clerks 
could arrange after doctors had agreed upon principles ” But it is equally a 
mistake— and in a democracy a dangerous one— to conceive of administra- 
tion as the heroic center of government. Such a conception might encourage 
the view that an independent executive, beyond carrying out the pohcies^ 
formulated by the legislature, is free to compensate, through administrative| 
orders, for legislative errors of omission or commission ) 

Administration has been called the core of modern government. This 
is true in the sense that it is today essential in all states, jxipular and despotic 
alike Even in a democracy, it is the branch through which government acts 
as an evercontinuing process, and in which the overwhelming majority 
of pubhc employees work and the vast bulk of pubkc funds is spent Yet 
policy making through representative assemblies remains primary. To allow 
administrators to make the policies they arc to execute, as i\as the case in 
Hitler's Germany and Mussolini’s Italy, is the definition of despotism. To 
organize government so that controlling authority is always vested in those 
whom the people desire to exercise political power, as is the case in demo- 
cratic Britain, under a cabinet backed by a majority in the House of Com- 
mons— this, many believe, is one of the best formulas for freedom yet 
devised. 

Where, as in the United States, the executive branch luth its mix- 


ture of political influence and administrative authority is largely independent 
of the legislature, and where men w thout political rtatus may suddenly be 
apoointed to imp'Ttart administrative posts, special obligations rest on 
adra n’stntcr — ’’s on Icgislamrs — to ma ntain a sense of proportion about 


their functions Publ c executives are obliged to engage in the formulation of 
administrative policy, and the necessity for this should be freely conceded 
Except as the chief executive may direct, however, their jiarticipation in the 
making of political policy should be confined to advising h m and the legis- 
lature on policy matters in their own field of operat on and offering recom- 
mendations or technical assistance to be used foi hgislative action. Here 


the administrator may argue with foiesight, with ingenuity, and with a 
sense of ureency Having preented his views, however, he has done every- 
thinv he mav prooerly do 

Thus the “"-re It game of politics” has its basic rules like any other. 
It is up to the administrator to abide by them no less than the politician 
and the citizen No bureaucrat has been prevented from resignm? his office 
and agitating as a citizen for the jxihcies he thinks indispensable to the 


common welfare. Nor, indeed, w there any law to keen him from running 
for Congress or the state assembly or the cty council and, as a politician. 
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advocating what the legislature should do. That is the democratic way to 
secure the enactment of a particular public policy — by winning a triumph 
for It in the political arena. That is the reason why the public takes offense 
at men who, as administrators, would try to “decree” policies they had been 
unable to “put across” as politicians. 

^ Piocedtiial Rtgmaiole. Red tape — or what the average citizen has in 
mind when he uses that phrase — also supplies part of the explanation for the 
stereotyped conception of bureaucraev. The point should be granted without 
argument. To the ninety per cent of the public svho want to do “the right 
thing” and generally know how to do it, many government procedures 
must seem unnecessarily complicated. This is true especially of those to 
whom It fails to occur that most of the detailed requirements relating to such 
matters as permits, licenses, and contracts aie to sivc the maiority from the 
Ignorance, selfishness, or carelessness of the other ten per cent. Hard and 
costly social experience accounts in the mam for specificities of bureaucratic 
procedure. 

When at the threshold of World War II motormaker William Knudsen 
assumed a post of great importance in the defense effort of the nation, he 
said of Washington red tape, “In Detroit we call ii system." Thus he not 
only gave it a fair and simple charaeterization but he also furnished a clue 
to the reason why it is productive of in nation After all, it ts tape, it is 
system. Being inanimate, it is incapible of perfect and instantaneous adapta- 
tion to everv individual’s personal interest or situation — ^let alone his whims 
and fancies. Resenting autliorii) to begin v ith, man resents it even more 
when, no matter what the reason, it seems to blind itself to the scene of its 
operation Yet m countless iiistmees this appearmcc can hardly be avoided. 
There are numerous t)pcs of s.tuations in which the power to fix general 
rules must necessarily be centered, while information relevant to their just 
and proper utilization lies largely al the |X)inl of application Delegation 
of discretion may not always be a feasible answer When public administra- 
tion has to rely on absentee authoritv, it must aecept the consequences in 
popular resentment and dissalisf letion as .1 “risk of operation” — just as, in 
similar circumstances, they are .lecepted in jiiivale business. 

The assembly lines in the greit .iiiiomobilc plants are designed to move 
at the speed and in the older that will enable the workers to produce the 
maximum number of cars per dav This does not mean that a customer will 
always be able to get the car he w.inls when he wants it and at the price 
he thinks right — or that individual worl ers will not find the pace incon- 
veniently fast or slow. So with the red tape of a government agency. 
Though designed to enable its employees, working at an established rate, to 
provide the public with service conforming to acceptable standards, it will 
fail to meet precisely the needs of every single ciuzen. Methods and proce- 
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dures calculated to yield the greatest good for the greatest number patently 
cannot fit the details ol each and every case.’ 

Subjectivity and Objectivity. “Bureaucracy" would not signify to the 
common people die evils it Joes in America today were it not that various 
interests, unwilling to accept public contiol, have been resolved to discredit 
if possible, the very idci and insutution of governmental administration. 
The economic stakes involved in such efforts are great, and the financial 
resources available to support them arc frequently on the same scale. Much 
of the inspiration for the battle agimst “burcaucr.itic legimcntation” is 
generated by nothing nobler th m the desire to make it difficult or impossible 
for democracy to en let 1 1 entoiee regulations needed to protect the public 
interest Buieauerac) is besmirched because this seems to offer an effective 
way of winning the b lule. 

Through distortion and c.iiicature, the term “bureaucracy" has come to 
imply bungling, aibiti nincss, wastefulness, officiousncss, and regimentation. 
What is Its technical meaning^ In free f 'inslation, it means simply “desk 
government" — management by bureaus. It denotes the sum total of the 
personnel, apparatus, and proecJuics by which an organization manages its 
work and achieves its purposes The ot ginivation may be public or private, 
governmental, commercial, educational, ecclesiastical — but if it is of any 
size It must be a buie itiericv 

In this sense, burc luci icv is a feature of all large-scale undertakings, 
being simply the meins, human and phvsictl, through which they strive to 
attain their oh|ectives Finm this standpoint the Gciiural Motors Corporation 
IS no less bure.iucriiic thin the United States Government— and General 
Motors cmplovccs arc quite as well aware of the fact as are federal workers. 
There is, however, i more restiicted meaning of the term Without implica- 
tion of invidious distinctions, it is confined in some contexts solely to gov- 
ernment. When 50 used it normally icfers to the entire executive establish- 
ment, especially ihe perm inent or career personnel and their operating facili- 
ties and procedures On its administrative side, then, the whole problem 
of government consists— as Carl J Fiiedrich has pioperly emphasized~in 
the development and miintenancc ot a bureaucracy that is competent, re- 
sponsive, and responsible.’ 

2 The Sources ot Red Tape 

Efficiency m administration depends at bottom upon devising and direct- 
ing a routine, a regimen, a system. We may grant that it is never possible 

2 For a provocative stutlv through a mamcement cngincenug approich to the problem of 
red tape, see Juran, J M , Bweatiuacv—A ChaUeage to Better Management, New York Harper, 
1944 

■3 Sec his CoTiittuiUonal Government end Democracy, Boston Little, Brown & Co, 1941, 
also Friedrich, C J and Cole, Tajlor, ResponstMe Bureaucracy A Study of the Sutss Cttnl 
Set Dice Cimbndge HirNird Unncrsin Prtss, 1932 
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to reduce all components of a process to the point where they can be so 
handled. It is nevertheless the a.m m all management to discover and intro- 
duce that division of specialized labor which will enable the total )ob to be 
performed most satistactor ly and at the lowest possible cost. 

Red Tape and Green Tape. From the standpoint of efficiency, public 
and private admnsfifon are basical y alike. They operate under similar 
types of managerial molivation and compulsion. Many of the sources of 
red tope m governmental bureaucracy are no different from those which 
account for the “green tape" — if we may call it that— in business bureauc- 
racy ' But t' e p’rillcl holds true for only part of the way. Administrators 
in government are obliged to be regardful of some considerations beyond 
those to which bus nc's can limit its concern These make the government 
►ape red instead ot green Typically they arc rocial — Aristotle would have 
called them political — considerations as dstinguished from economic, and 
they certainly should figur., m public administration. 

Perhaps in some fields the ult m itc objectives of public management 
are identical with those of commercial undertakings, but this 1 j the excep- 
tion rather than the rule Gov-rnment generally a ms at ends more complex 
and more intangible than business Men look to government for justice, 
law, peace, and order, for the mimtcnancc of liberty, equality, and oppor- 
tunity; for impartiality in the enforcement of economic regulations and 
for even handedness in the administration of economic assistance — not so 
much for service that is swift and cheap as for service that is safe and sure. 
They want such service to be economically cffinent They also want it to 
satisfy these other and more basic expectations They do not run their gov- 
ernment to make money They run it in order to establish and preserve 
an environment in which they themselves can make a decent living The 
standard of success in business is the greatest economic gam to the individual 
entrepreneur or firm at the lowest economic cost The standard for govern- 
ment is the greatest social and economic gain for the public at the lowest 
social and economic cost to all 

Requnement! of Efficiency To avail itself of the economies latent in 
specialization and large-scale organization, government no less than busi- 
ness must submit to the compulsion of working out a detailed sequence 
of steps in which the various jobs on each unit of production can best be 
done. Assembly line techniques offer marked advantages over those of 
custom craftsmanship They also have their price They entail the imposi- 
tion of an order of progression, the fixing of a rate or rhythm of operation, 
and the discipline of a regular routine. Set order, fixed pace, and adherence 
to routine — these are the very stuff of which red tape is made. Yet they are 
of the essence of system, too 

^ For an amusing and withal an instnictivc account of what can happen when a customer 
gets cntsnglcd in the green tape of private business, sec Appleby, Paul H , Big Democracy, pp 
58 59, New York Knopf, 1945 



BUREAUCRACY— FACT AND FICTION 


57 


Pfedtctabdity of Perfoimance. Also common to both government and 
business is the desire for predictabihty of performance. Both for his own 
peace of mind and in the interests of maximum productivity, an adminis- 
trator wants and needs to know how many units oi goods or services his 
staff or plant can pro luce per week or per month and at what cost. Whether 
in government oi business, his only hope for such predictability lies in the 
possibility of mainta nmg sufficient regularity of operations, both qualita- 
tively and quant tatively, to permit the calculation of results in advance of 
their occurrcpce Yet the very regularity for which he strives and on which 
he depends for his success may prove detrimentally monotonous to the 
workers under h'm and may not be appreciated by his customers. 

These two, however, are not the only common sources of red or green 
tape Both kinds of tape are nouris'^ed by inst tutional inertia and indiffer- 
ence wherever either is allowed to gain a foothold Both flourfh wherever 
the Ime of order, once established, invests every precedent with the sanctity 
of final authority. Both positively luxuriate wherever management becomes 
so attac'ied to the comfort of accustomed routine that it avoids at all costs 
even the momentarily disruptive effects of a slight change in procedure. 

Government of Laws What of the red tape peculiar to public adminis- 
tration? We may first note the administrative counterpart of that key 
principle in democratic politics which insists that freedom means a govern- 
ment of laws rather than of men Public administration wears red tape 
because it is expected to proceed according to obiective rules rather than 
the subjective intuition of government officials Who would have it other- 
wise? Red tape is perhaps the best insurance the public has that all citizens 
will receive equal treatment at the hands of theu- civil servants 

Accountability to the Public Another closely related source of red tape is 
the insistence of the public on full accountability in governmental manage- 
ment, not alone for final results but also for each and every step by which 
they are attained This means that bureaucrats aic required to do their work 
in such a way that, actually or contingently, their evei y move is open to public 
scrutiny They must perform their task in a fashion that can be defended 
and justified even if brought under the most minute and critical review The 
result IS what might be expected— almost as much concern at times over 
not doing anything wrong as over trying to do something right. To make 
matters worse, the tingible rewards for creative imagination are likely to 
be meager Business management pi ides itself on paying handsomely for 
initiative and invention In pubhc administrauon, the premium on con- 
structive innovation is hardly ever of comparable magnitude. Nor is this 
for the reason that governmental management does not appreciate the 
value of such incentives. The trouble lies in its being hedged about by re- 
strictions that practically preclude it from using them. 
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3. The Charge of Despotism 

Having essayed an explanation and evaluation of the red tape and inef- 
ficiency ascribed to bureaucracy, let us now examine the merits of two 
graver indictments— those of despotism and regimentation. Both relate to 
supposed abuses of trust or power by the executive branch of government. 
For the sake of convenience we shall confine ourselves in the present section 
mainly to the charge that bureaucracy seeks to usurp the judicial function, 
and endeavor thereafter to investigate the claim that it is contriving to usurp 
the legislative function as well.' 

Effects of the Industtial Age. The separation of powers has never meant 
the same thing in Britain as in America, particularly with regard to rela- 
tions between the executive and legislative branches. However, with respect 
to relations between the executive and judicial branches it has had approxi- 
mately the same significance One of the common assumptions in both 
countries has been that the rights and liberties of the citizen would not be 
secure unless all men, public offici.ils and private persons alike, were under 
the “rule of law” guaranteed by a hierarchy of independent courts of law. 
So long as govfriimcm could operate on the scale of policing activity, the 
judicial tribunals were able to dispose of nearly all types of questions calling 
for adjudication— whether arising out of criminal offenses in the usual 
sense, civil-law transactions, or noncompliance with administrative regula- 
tions As the impact of technology upon society became more pervasive, 
every government lias been obliged steadily to extend the range of its con- 
cerns. For the propei handling of various types of technical controversies, 
this has earned with it the creation outside the judicial branch of novel 
administrative agencies or tribunals staffed with specialized personnel and 
authorized to employ such procedures as might be most effective in the 
light of the subject matter involved. 

Because they were in the vanguard of industrialization, America and 
Britain have had to make changes in administrative structure and procedure 
comparable to those undertaken by other nations which were less deeply 
attached to the ideal of the rule of law. As in the case of most departures 
from old ways, the new administrative tribunals did not always function 
perfectly, particularly in their early years. Occasionally they made errors 
of procedural propriety which but foi subsequent review by courts of law 
might have led to miscarriage of justice. From the beginning, however, 
certain groups within the body politic have been unwilhng even to acknowl- 
edge the necessity for new instrumentalities of this hind. By insisting that 
the rule of law was being vitiated rather than aided by constructive adjust- 

^ For a fuller treatment, see below Part IV, "Responsibility and Accountability." 
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merits in the manner of its application, they condemned these instrumentali- 
ties as agencies of a new despotism * 

'Chmge of Usurpation Lord Hwart, a British )urist, articulated the 
opposition in his volume entitled The New Despotism. His book has had 
so great a vogue on both sides of the Atlantic that it may well be taken 
as the definitive indictment “A little inquiry,” he wrote, “will serve to show 
that there is now, and foi some years past has been, a pcisistent influence 
at work which, white ver the motives or the intentions thit support it may 
be diought to be, undoubtedly has the effect of placing a large and increasing 
field of departmental authority and activity beyond the reach of the ordi 
nary law Taking for granted the adequacy of “the ordinary law” — per- 
haps more accurately, “the ordinary courts”— and thus in a way begging the 
whole question, the author averred that the people of Britain avere in 
danger of losing their liberties through the growth of administrative 
absolutism 

Hewart ignored the inconvenient question of the competence of the ordi- 
nary judges to ascertain the facts, let alone their significance, over a wide 
range of technical matters He simply argued that individual rights and 
liberties were now in jeopardv because the “ardent bureaucrat” had lately 
come to operate under “some such faith” as this 

1. The business of the Executive is to govern 

2 The only persons fit to govern are experts 

3 The experts in the art of government are the permanent officials, 
who, exhibiting an ancient ind too much neglected virtue, “think them- 
selves worthy of great things, being worthy” 

4 But the expert must deil with things as they arc The “four- 
square man mikes the licst of the cinumstinccs in which he finds 
himself 

5 Two main obstacles hamper the beneficent work of the expert. 

One is the sovereignty of Parliament, and the other is the rule of law. 

6 A kind ol letish worship, prevalent imoiig in ignorant public, 
prevents the destruction oi these obstacles The expert, therefore, must 
make use of the first in order to frustrate the second 

7 To this end let him, under Parliament iry forms, clothe himself 
with despotic power, and then, because the forms aie Parliamentar) , 
defy the Law Courts 

8 This course will prove tolerably simple if he can (a) get legisla 
tion passed in skeleton form, (b) fill up the gaps with his own rules, 
orders, and regulations, (c) make it difficult or impossible tor Parliament 
to check the said rules, orders, and regulations, (d) secure for them the 


®For a fair sample ot the literature in which this view is presentt 1, see Hevvart of Bury, 
The New Despatum New York Co mopolitin Book Corp 192'J (reissued London Benn, 
1945), Allen, C K, Eweauaacy Triumphant London Oxford Umscrsitj Press 1931, Amcr 
lean Bar Association Rciort of the Special Committee nn Ailministritisc Law Reports of the 
Ameitean Bar Association 1936, Voi 61, pp 720 794, McGuire, 0 R, Admimstratwe Lasv 
and American Democrac), Amctican Bai Association lotanal, 1939, Vol 25, p 393 P 
t Hewart of Burj, op at ,p 5 

8/irif pp 13 14 (by peimtssioii of the publisher, Farrar & Rinehart, Neiv York) 
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force of statute, (e) make his own decision final, (f) arrange that the 
fact of his decision shall be conclusive proof of its legality, (g) take 
power to modify the provisions of statutes, (h) prevent and avoid any 
sort of appeal to a Court of Law. 

9. If the expert can get nd of the Lord Chancellor, reduce the 
fudges to a branch of the Civil Service, compel them to give opinions 
beforehand on hypothetical cases, and appoint them himself through a 
businessman to be called “Minister of JusUce,” the copmgstone will be 
laid and the music will be the fuller 

If all this, or even the mam part of it, were generally true of democracy's 
bureaucrats and their intentions, it would be a devastating indictment. 
America and Britain would assuredly be on the road to despotism. But 
the charge is not true; and for the most part it is wholly without warrant.'' 
Had Hewart and our American critics of like mind been content to specify 
some of the cautions which ought to be observed in adapting the rule of 
law to the conditions of a technological civilization, they could have per- 
formed a valuable service.'" Lacking both such interest and moderation, 
w hat they have done is to prove too much. 

Legislative Delegation As Pennock observes in opening his study of 
Administration and the Rule of Law}'- “Before the days of the automobile 
there was no need for policemen to direct traffic. Before our population 
had multiplied and become concentrated in congested urban areas, sanitary 
inspectors were not so necessary as they are now Before the development 
of large-scale business enterprise, the sale of securities required no super- 
vision by the government.” These changes illustrate seme of the technical 
problems with which public administration has been confronted through the 
progress of applied science It is almost aviomanc that no invention is 
ever quite an unmixed blessing. New mechanisms or processes often 
bring new dangers as well rs new utihties. They pose for government the 
question of how best to secure public advantages without at the came time 
disturbing or endangering the social order out of proportion to actual 
gains. 

Ordinarily, as might be expected, the legislative body was the first to 
take positive action in dealing with new situations of this kind. Generally 
It has waited, sometimes procrastinated, until sufficient evidence had ac- 
cumulated to demonstrate clearly that existing prescriptions and procedures 

^lor a point by point r buital of Hewart ^ charges in terms of British bureaucr''cy, see 
Finer, Herman, The Bntish Ciiil Seivice, ch 7, London Fabian Society and Allen & Unwin, 
1937 

^^For tampered studies of the problem of administntiic idjudcaton, sc Pcnnock, 
J Roland, Admimstt attofi and the Ride of Lata, New York Farrar 6t Rinehart, 1941, Dlachly, 
F F and Oatman Min m E , Admimstiatiae Lcgtdation and Adjudication, Washington Brook- 
ings Institution, 1934, Dickinson, John, Admimstratue [ustice and the Supfemacy of Law tn 
the bniled States, Cambndge Harvard Univcrsiiy Press, 1927, Landis, James M , The Admims- 
tratiie Pioeess, New Haven Yale University PrcK, 1938, Cushman, Robert E, The Inde* 
pendent Regtdatoiy Commissions, New York Oxford University Press, 1941. 

Stc note IQ 
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were inadequate to protect the public interest or safeguard individual 
welfare. However, the legislature did set forth as best it could the criteria 
of the common good, and then vested the power to apply those criteria 
either in some administrative agency within the executive branch or m a new 
agency independent of it— and normally independent of the judicial branch 
as well. Far from forsaking the ideal of justice, however, what the legis- 
lature had in mind in assigning such tasks was to bring novel responsibilities 
of government within a more resilient luie of law, one ensuring more sub- 
stantive knowledge for judgment, simpler and swifter in procedure, and 
less expensive to the litigant, “ yet withal equally just. In brief, legislators 
only sought to cope with the practical problem of devising ways and means 
for the equitable and expeditious settlement of a mounting mass of tech- 
nical cases and controversies. 

Flextbiluy of Statutory Standards. It is difficult to devise criteria and 
standards for new fields that will be acceptable as squaring fully with those 
to which in familiar situations men have grown accustomed. Instead of 
pretending to a knowledge they have lacked — and could not have — legis- 
lative bodies have had the wisdom to vest in specialized tribunals and 
comparable agencies the general responsibility for deciding what specific 
requirements would be right or reasonable in their particular fields. Rec- 
ognizing that a degree of discretion had to be placed somewhere in dealing 
with new issues, legislatures have conferred it, at least for the purpose of 
establishing the relevant facts, upon officials possessed of technical knowl- 
edge. Of course, such officials were required to observe fundamental rules 
of evidence in their work Thus, statutes defining standards have used such 
phrases as “reasonable rates,” “public convenience and necessity," “un- 
reasonable discrimination,” “action necessary or desirable in the public 
interest,” “adequate facilities and services,” “maintenance of a fair and orderly 
market,” and the like.^’ Interpretation of these phrases has been left largely 
to the regulatory agencies, and as a last resort to the courts. 

Quasi-juiiaal Agencies By 1946, Congress had cst.iblished six major 
quasi-judicial agencies outside the executive branch Interstate Commerce 
Commission, 1887; Federal Trade Commission, 1914; Tax Court of the 
United States, 1924; Federal Communications Commission, 1934; Securities 
and Exchange Commission, 1934; and National Labor Relations Board, 
1935 The national legislature had also enacted scores of regulatory measures 
calling for the exercise, under appropriate rules of procedure, of consider- 
able discretion by administrative officials within the executive branch 
State legislatures have found it advisable to follow a similar course within 

In their concern for the preservation of the rule of law, bench and bar have tended 
to ignore the matter of the costs of justice to the litigant in terms of both time and money, 
especially the latter Its importance as a hetor in the creatioa of administrative tnbunals has 
been considerable, in America and abroad. 

i^ScePcnnock op at p 31 
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their jurisdiction; so have the municipal councils in every large city through- 
out the land. And the end is not yet. Although the question of whether to 
vest such discretion in agencies within or outside the executive branch is 
still a moot one, American experience with administrative tribunals is by 
now sufficiently broad and varied for some general conclusions. Those 
who have studied it most carefully are generally agreed that both the 
gradual loss by the courts of their former uncontested control over public 
administration and the partial replacement of judicial guarantees by ad- 
ministrative guarantees of “liberty under law” have not brought the citizen 
under a new despotism. On the contrary, without the aid of such agencies 
he might have been unable to maintain his liberties against the powerful, 
though impersonal, forces uhich have been rising about him.'* 

Admiiiistritise tribunals are here to stay; the problem is how to perfect 
them. This comes down largely to the question of how to improve their 
personnel. Idealh. perhaps, most of the professional staff of a regulatory 
agenev should have a mastery of both the technical subject matter with 
which It deals and the legal principles and procedures that govern such 
matters as the conduct of he.irings and the taking of evidence. However, 
these are two distinct specializations, and few w'ould be specialists in both. 
The legal profession, as it becomes reconciled to the need for administra- 
tive adjudication, naturally behests that the best way to secure a proper 
balance between private rights and pubbe interests m the regulatorv proc- 
ess would be thiough stress on legal training.'”’ Yet lawyers should nor 
be allow'cd to substitute their judgment on technical matters for that of 
subject-matter experts. Obviousls, the practical course for every agency 
of administrative justice to lake is to staff itself with personnel of both 
types and make sure that consideration is given to both sets of factors. 

^^For 1 mori sincilu diM-usMon v.t btlow Ch 10, Independent Regulators Estabksh- 
ments 

^’Much pertinent inlormatvon is to be found in the reports of the United States Attorney 
G^ntrjls Cominittu on Adminis^rjusc Piotcdurt, \\ isfam^ton 1940 1941, the report on 
Uhuniftialiie AdjiuluaUon in tfe St%’ie of \etv suhmitud to Governor Herbert II 

Lehman bs Robert M Beniamin jnd stiff 1912 ami the Tenth Biennial Repoit of the judicial 
Cotwid of (iililointa to the Ooninor and the LegidaUire 1944 Some imheation of the num 
her mf! \Tn<c of stite uhmnisiriiuL ^enciis cn,;igul it kist partulh m adjudicator) work 
m IV b( s lined from the following list of ucmies dtstribctl bv the Califomn luditial Onintil 
as conducting formil, ad)Uincitorj hvtnsing md ihsciplinir) pioccedmgs Board ot Dentil 
! xllnlne■^ Baird of Medical T ximincrs, Boii I ol Osleopilliiu Lxaminers, Boird of \urst 
I X imincrs Boird of Oj)loiiKtr> 1 >ird of Pliirmitv, Pond of Public Heilth, Dcpirtment of 
Public Health Boird of Txamipcr^ in Vctcnnirv Mtdieinc, Rnird of Accountinrv, Hoard of 
Architectural FsiminTrs, Board of I irbtr I\imincr%, Boird of Rigistration for Civil Enyincers, 
Registrar of Contra tors, Poud of Cosmctolo^), Ikiird of luneral Dircctori and Embalmers, 
Structunl Prst Control Boird, 'V icht and Ship Brokers Commissioner, Secretiry of State, Sntc 
fire Mirshil State Miner ilogist, Director of Agriculture, Labor Commissioner, Real Estate 
Commissioner Commissioner of Corporations, Department of Social Welfare, Department of 
Institutions, Hoard of Pilot Commissioners for the Bavs of San Francisco, San Pablo and 
Suisun Boird oJ Ihlot CommisMoners for Humboldt Ba\, Board of Pilot Commissioners for the 
Harbor of Sin I.)3Ci,o Fish ind Game Commission, Board of Education, Board of Et]UjIi7jtion, 
Insurance Commis toner, Puihlmg and I oan Commission 
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In taking leave of the alleged decline of freedom in the New Levia- 
than, we can perhaps do no better than record the considered opinion of 
Blachly and Oatman of the legislative proposals advanced by the American 
Bar Association in the late 1930’s for additional judicial safeguards against 
abuses of discretion by admimstrative agencies. “It appears,” they ob- 
served, “that the ‘tendencies toward administrative absolutism’ so feared 
by certain promoters of the Amcncan Bar Association bill are largely 
nonexistent.”^*’ 


4. Tiif Battle Acm\st Regimentation 

Parallel to the accusation that bureaucracy has been usurping the func- 
tion of the courts runs the charge that it has also encroached upon the 
legislature.'* Administrative adjudication docs indeed have a counterpart 
in administrative rule-making Most of those who damn the new dcsjxitism 
are therefore also prone to denounce bureaucratic “i egimentation.” 

Expeiience Ahoad. It may conduce to i sounder analjsis of American 
developments'® to look first at Britain and France, democratic countries both. 
As to the latter, the essence of the matter can be stated i caddy The French 
arc logical and practical about the need for administrative rule making, 
as they are about many other things Under the Republic, every statute 
of consequence enacted by the n.itional piili.imcnt ineludcd a section 
to the effect that “an ordinance of public administiation shall deter- 
mine the measures proper for securing the tvceiition of the piescnt law.’''® 
The French legislature had no qualms .ibout eonlerimg upon adminis- 
trators the task of settling points of detail in public poliev 

The Biitish attitude towird what they call “delegated legislation” is not 
described as easil) Although there is m rngkihd gicater readiness to 
accept the necessity of idministritivc icitul itions thin in the United States, 
the House of Commons ins eonccincd itself with this m,itter no less than 
three or four times iii the pist generation On the first occasion, with 

^^Bhchly, r I and Oitmin Minimi Fcdcjai hci.ulafofy Ii/ion and Cot/tiol p 277, 
Washington Brinlvinits Institution I'HO This mitur u tiktn up more full) btlou in Ch 
23, ‘ Thi. Jutlici il Test 

Condemnations of Inircaucncs on tliL ground of rc-immtatinn ma> be found in such 
books IS Rtck James M Om Wondnland of Uwcaima(\ \ti\ ^ irk Micmillin 19?3 
Edmunds Sterling I rii ](da d Oitnpv* (hirlnmsMlU Michu. Co I‘)32 Hontr Ilcrlurt 
The ChidUn(,t to Iihoty, Vlw ^iik Sirihncrs 1 uu Hosl Wildtr, The D/uou}y 

of inedom Man s Sni i^aintt Ntw \oik John D \ THJ, Wnston, Htnr\ 

M, Challenge to Dccdom New York Harper, 1943, and Sullivan lawrcncc, Bweauaacy 
Runs Amttcf^, New York Bobbs Merrill, 194 1 

18 For objcctise studies of the nceil for and the use of delegated Icinslacion, see Andrews, 
John B, Admmctiative Labor Legidaton, New York Harper, 1936, Blachl) and Oatman, 
op at, in note 16, Comer, John P , Legtslatitre ranctions of National Admintstiative AnthonUes 
New York Columbia Univcrsits Pres, 1927, Hart, Jimcs The Otdinance Malting Powers of 
the Piesidcnt of the United States, Baltimore Johns Hopkins Press, 1^25 

Frederic A Fiaopean Gotanments and Politics, p 451, Nesv York Macmillan, 
1944 
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Stanley Baldwin at the helm as Prime Minister, the criticism of the House 
was “rejected out of hand,” in the words of the London Times. The 
Donoughmore Committee on Ministers’ Powers recommended in its re- 
port®” a closer scrutiny by Parliament of the promulgation of subordinate 
legislation by the executive branch; this led to no significant action. Again, 
during the early part of World War II, a similar proposal was oflered but 
was rejected by the government on the ground that its enactment would 
becloud ministerial responsibility In 1944, however, it was acknowledged 
by the government that additional safeguards should be adopted Not least 
of the reasons was the belief that in the future, ministers might have to 
issue rules and orders in greater volume than ever before. The Commons 
took up a motion to create 

a Select Committee, . . whose duty it should be to carry on a continuous 
examination of all statutory rules and orders and other instruments of 
delegated legislation presented to Parliament, and to report from week 
to week whether in the opinion of the committee any such instrument 
IS obscure or contains matter of a controversial nature or should for any 
other reason be brought to the special attention of the House. 

This motion was countered by Home Secretary Herbert Morrison with a 
generous offer to go even further. 

Pailiamcntai y Remew of Delegated Legislation. By its terms of refer- 
ence the select committee is charged with guarding the powers of Parlia- 
ment and the liberties of the citizen by inquiring into the character and 
effect of the most important types of delegated legislation. Though lacking 
authoritv to send foi ministers, it can ask for the services of departmental 
officers in gett.iig answers to technical questions and securing other rele- 
vant information This saves it from having to draw the attention of the 
House to a regulation without first consulting with the department con- 
cerned The committee chiefly examines measures which would impose 
charges on the public revenues, require payments or services to any nat'onal 
department or agency of local government, or be immune from challenge 
in the courts Two classes of oidcrs are to come in for special scrutiny 
The first includes all orders and regulations which by law do not become 
effective unless approved by affirmative resolution of Parliament The 
second and larger group consists of rules and orders which automatically 
go into force unless opposed by a prayer or a negative resolution."’ On 
this basis ffie British arc prepared to go ahead and make presumably not less 
but more use of delegated legislation than they have in times past. 

Like Britain and France, the United Slates is part and parcel of Western 
democratic and capitalistic civilizaton. Nothing is more essential to the 
health of this civil zat'on than the ma ntcnance, by such governmental 

20 London H M Stitioncry Office I932i Cd 4060 

21 r/ Tonrion Timef M y 16, 1944, and t'jc irticlc cnttlel ‘Ddegmon' in the A/fln- 
rAcsfct Gmoian Ma> 18 1944 
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action as may be necessary, of an adequate measure of social and economic 
cqual.ty among the people and a substantial degree of competition among 
business enterprises. The British and the French nations have been obliged 
during the past century to enact a va:t pile of legislation designed to main- 
tain such conditions within their borders; so has America. And the com- 
plexities of industrial society being evcrywheie much the same, Congress 
has had to assign tlic drafting of the detailed regulations implementing 
these statutes to the administrative officials charged with their enforcement — 
just as have the House of Commons and the Chamber of Deputies. 

Ignoble Partisanship. This is the general setting lor bureaucratic “legis- 
lating” which has given rise to the charge of regimentation. Congress, 
state legislatures, and city councils have placed upon administrative agencies 
responsibility for putting the flesh of life and action on the bare bones of 
skeleton legislation and for m.aking particular rtatutes and municipal or- 
dinances attain the purposes behind their enactment. The bureaucrats 
proceed as best they can with there difficult tasks only to find themselves 
accused of all manner of evildoing. Why? Because, as often as not, having 
been unable to prevent the passage of the statute itself, those opposed to 
its objectives have retreated to their last line of defense and have endeavored 
on procedural grounds to win a battle already lost. 

Thus the stark facts arc frequently simple— and on occasion they may 
be sinister. Legislative dclilicration may reveal so great a need fqr regu- 
latory action in a given field that the only possible way left by which the 
opposition may hope to stave off the imposition of controls is through con- 
fusing the issues. This is precisely what is often done. Clearly, the real 
parties to the argument over public regulation of economic activity arc the 
representatives of the people in the legislature and the spokesrnen for the 
interest groups which desire to avoid the social discipline such regulation 
would place upon them. It is in many instances the calculated intention 
of tho.se who raise the cry of regimentation to befuddle the general public 
into thinking that the issue lies instead between tyrannical bureaucrats on 
the one side and well-meaning citizens on the other. 

Tactics of this kind have always been used by groups endeavoring to 
evade social obligations. There is no reason for expecting that they will not 
be used until the end of time. Of all the fictions about bureaucracy, one 
of the greatest lies in the contention that it is the bureaucrats wbo are re- 
sponsible for the imposition of governmental controls on economic activity. 
Such controls are c.stablishcd by the duly chosen political representatives 
of the whole people. The much-maligned bureaucrat is but the instrument 
through which they are made effective. 

Matrix of a Mixed Economy. The abuses and insecurities which inevi- 
tably result svhen men insist on using liberty as though it were license have 
forced an almost continuous retreat from the philosophy of governmental 
nonintervention in the economic sphere. The American economy is a 
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mixed economy. Private and public undertakings intermingle. “Either — or” 
studies of the role of government in economic life have value only in point- 
ing out the penis of going to extremes."^ Many aspects of pioduction and 
distribution can be competently handled by private enterprise under law 
and regulation. Others .ire so basic to the maintenance of public health, 
comfort, and decency that their management cannot s.ifcly be entiusted to 
those who Mould have to operate undei the limitations inherent in the profit 
motive. In between lie fields — and the area is lather extensive— ivhich lend 
themselves equally nell to private, public, coopeiative, or combined efforts 

Expenmental Accommodation. How far piiblie ownership and opera- 
tion need to be carried and how far governmental regulation of private 
enterprise ssill base to go are eertamly not questions sshieh bureaucrats will 
be allowed to answer Fundimenullv, these are m.Uteis of high publie pol 
lev No one e.in predict with eertaiiiiv what luiietioiis of legulation oi 
control gos 1 1 nmeiital management will be perfoimiiig a generation lienee 
This does not mean, howesei, th it no clues aie avaiLible to suggest what the 
future will bring It is quite evident that we arc not following any clear 
line of theory thit woiikl cn.ihlc us to antieipite impending development 
We do have the light that comes Irom the lamp of cxperienee, and for a 
people as pragmatic as ouis that should be a veiv good light The likeli 
hood of socialism is .it a minimum We shall go on in the futuie as in the 
past, doing what viable gosernments have alwavs done— gradually adapting 
forms and processes to changing eondiiions and eiicumstances. 

In our long record of evolutionary rather than levolutionaiy adjustment 
there should be quite a lifle reissurance for those inclined to be anxious 
about the morrow. It should be sulheient to keep them from rejecting the 
universe and the century in winch they live. The volume of governmental 
regulation of economic activities is doubtless destined to expand further 
Such gradual expansion would spell regimentation only if we allowed our 
sense of social responsibility to deteriorate and die 

\ 5. Tin NfchU IDR UxDtKSl VXDIXe 

Democracy, it is agieed, rests on undcrstinding between the citizen and 
his government. If this is to have any ical meaning it is equally essential 
that there be understanding between the citi/en and his civil servants, 
inasmuch as most of the eiti/cn’s contacts with his government are through 
administrative personnel rather than through political officials. Obviously 
the maxim should work Ixith ways; the bureaucrat’s need to undei stind 
the citizen m itches the citizen's need to underslind the bureaucrat. As a 

--The scar 1941 siw the piibhciiion of h\o tolumcv that illustrate onh too well the 
Iimititinns ot the either — or kind of inslvsis Mists ludnie ton Ommpolent Gomnweiit 
Nett Ilitcn Yde Lmtcrsitt Prist, 1944 amt flatck F A, The Road to Seijdom. Clucigo 
University of Chicago Press, 1944 for a vniorous rcjoinelci sec Finer, Herman, The Road to 
Reaetwti, Bostm Little Bmttn X Co, 1945 Cf also Wiootton, Birbara, Ttcedom urdc) 
Planning Chapel Hill Unitcrsity of North Caralint Press, 1945 
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prictical matter, however, the more urgent necessity in the present age is 
for greater public understanding of the admimstntive process 

Psychology of Public Employment Consider the ordinary man or 
woman “working for the government. ’ The government worker is recruited 
from no special rank or class or circle within American society; his back- 
giound IS the same as tint of ihe avenge citizen. He is mcrcisingly obliged 
to give ob]CLti\e pioof ol competence — first, to get his job, and theieafter to 
gain promotion nr adv inccment His compensation may be sufficient to 
enable liim lo support his f imilv on an acceptable scale of living but it is 
nesci of 1 11 gc pi opoi lions 

He does his woik liedged about by a mass of rules and icgulations which 
have icctimiilucd o\ci the sens as the embodiment of popular attitudes 
ton lid the conditions oi public employment Much of sshat he does may 
he floodlighted at an\ time by pitiless publicity; all of it is subject to the 
most mil nsive and persasise scrutiny His chances of taking advantage of 
sociei' n furtherance of his own ends should he be so minded, are fewer 
ind moie ciiciimseribed thin arc those of ihousincls ujson thousands of his 
lellow eiti/ens who ire pnsatelv emjilosed 
Yet whv presume tint he will be so minded' In the first place, no per- 
son desiring to lay his liiiuls on miterial riehes would he attracted to the 
public service The majority ol goveinraent employees uc engaged in such 
work because the positions ofleietl them held the piomise of being "good 
jobs,” or at any rate I in ones !l is not onh a mist ike. bin even an injustice, 
not to icmember thu ihe liulk ol them lie piihlit sets Hits because that is 
svh.it they w int to In — lieeiuse the idei ol sctving the eommtinitv through 
Its government appe ils to them is the best ol ill wa\s to make their living 
and to spend then lives 

For these piihlie sets mis the lakin., ol in oath ol lo) iltv mciclv formalizes 
a resolution ilie.ids mide It iraounts to an outer expression of an innei 
dedication — the legil ispeet ol i code ol ethics bv which the public em- 
ployee IS guided in all liis olliei il .lets and bs w Inch he expects all his fellow 
woikeis lo proceed An administrative ofhcial no more seeks his position in 
order to be ible to sit in arbitrary judgment oyer the public than does a 
judge 

Let the goyeinmcnt business be xvhat it nny, when it comes before the 
administi iloi foi leiion, his whole disposition is lo ask himself a series of 
questions on this oitler Whit do the Constitution and the statutes say on 
this matter'’ What was the intcni of ihe m ikcrs of policy in passing the 
law I* Wh.it discretion am I obliged or expected or allowed to exercise? 
How can I best cxeicise that discretion to promote and preserve the public 
interest? There need be little mystery about the workings of bureaucracy 
for anyone honestly interested in finding out the facts Administrative oifi- 
cals admittedly make mistakes in judgment just as do other human beings 
However, any intimation that the typical official counts that aveek lost in 
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which he has not perpetrated some evil on the public is as base as it is 
ludicrous. 

Veil of Offinal Anonymity One thing that would doubtless make it 
easier for the public to overcome its misconceptions about the civil service 
would be .1 better understanding of the reasons for official anonymity. There 
are tno main aspects of the matter One is the m.iintenance of anonymity 
by bureaucr.tts in their capacity as advisers to their political chiefs. The 
other is their .noidance of public self-identification as personalities tied into 
the work of governmental admimstration. Let us examine these two aspects 
in reverse order. 

Any administrative system operating undci a government of laws re- 
quires some degree of official anonymity. Without it there would be no 
way of honoring the basic principle that administrative agencies arc fun- 
damentally the impartial and impersonal instruments through which gov- 
ernment performs its functions. The officials of such .igencics are not 
supposed to place upon their actions the stamp of their osvn individual 
personalities. On the contrary, their )ob is mciely to be the efficient device 
through \\ hich the will of ihe people finds tangible expression. 

Yet various difficulties aiise when in his official life the bureaucrat 
endeavors not to be John A Smith, William B Jones, or Edward C. Biown 
and tries instead to be something like a disembodied executor of public 
policy. For one thing, he runs up against the fact that though thcoictically 
the people want him to control his personal views or preferences and func- 
tion only as “the Administrator,” “the Bureau Chief,” “the Clerk,” or “the 
Licensing Officer,” many of those with whom he has to deal want him to 
handle their cases on a “What’s-the-law-betw een friends^” basis Friends'* 
Yes and no Certainly it is not an uncommon experience foi administrative 
officials to have citizens presume upon personal acquaintance with them by 
asking fer favored treatment And there are always plenty of others looking 
for an opportunity to establish such acquaintance so that they may presume 
upon It The official’s reaction is usually what might be expected. Knowing 
that even acquiescence in such presumptions could be ruinous, he relies as 
much as possible upon official anonymity to discourage them He can easily 
go too far Often his desire to underscore the impersonal character of his 
relationffiip with his citizen-client may lead him to excessive formality in 
addre's and conduct 

Basically, this is the cause of the development and usage by govern- 
mental officials of that wooden diction formerly known as officialese and 
now IS n-obbledygook Pcrcival Q Adams of 1456 Jefferson Street, Missouri- 
ville, Missouri, probably considers his application for a license or his tax 
return a matter quite as intimate as it is momentous. He does not want the 
licensing officer or the tax collector to treat him as if he were merely a 
number. He does not like to see himself referred to in the third person. 
Nor does he appreciate the deliberate way m which administrative officials 
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often seem to avoid speaking of themselves m the first person when writing 
him about things for which they are supposed to be personally responsible. 
At Its worst, officialese becomes so inverted and involved as to be little short 
of maddening. The bureaucrat may think his formalities nicely calculated 
to make the citizen “keep a proper distance.” The citizen is more likely 
to feel that the bureaucrat has built a wall between them. 

Official anonymity also stems from the bureaucrat’s wholly understand- 
able desire to escape being made the victim of unreasoning and indiscrimi- 
nate criticism The body politic accepts years of competent and faithful 
service without comment or commendation. However, let a bureaucrat 
make some little slip or merely be charged with making one, and the 
chances are that he and his agency will have to pay a price in loss of popu- 
lar support and esteem out of all proportion to the error done. Is it any 
wonder, therefore, that to the bureaucrat the public sometimes seems to be 
a dangeious beast sviiich should be avoided^ There are always people 
anxious for their own purposes to exploit the faults and shortcomings of 
the government employee What reaction could be more natural for him 
than to contrive to lediice his exposure to such people to the absolute 
minimum^ 

Teams and Cogs Hasing considered the needs and the uses of offinal 
anonymity m the relation between the official and the citizen, let us look 
at the matter now from the internal angle, that is, within the bureaucracy 
Itself. No administrative agency can succeed in the discharge of its function 
unless Its staff works as a team or as a related group of teams. Each em- 
ployee, of course, will have his individual assignment, and, with regard to 
his paiticular job, he should to a degree be on his own Yet this consideration 
must always be subordinated to cooperative needs so that the net result 
becomes an “organized” pioduct embracing the whole w'ork of the agency-’ 
Every member of the staff must learn th.tt what he does commits the agency 
Itself to some extent How to instill this essenti.il discipline among all the 
employees under him and yet not kill their spirit of initiative is one of the 
toughest problems the head of any agency or the chief of any unit has to 
face — and it has to be faced continuously 

Not all of those confronted with this problem manage to solve it satis- 
factorih' Some generate in their staffs so great a fear of committing the 
agency to something wrong that their employees take refuge in a timidity 
that keeps them fiom bung positive or effective about anything. Others may 
require their personnel to conform in their mode of work to so narrow 
and rigid a group routine that all become in practice little more than 
robots, cogs on the wheels of government, slaves of an assembly-line For 
innately, there arc others in directive or supervisory positions who exercise 
special initiative in highlighting for theu: subordinates the public purpose 

23 For an elaboration of this concept, sec Appleby, op ett m note 4, p 78 if 
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which the agency was created to serve and the specific services which it 
must render m carrying out its responsibilities. They endeavor to show 
eacii employee precisely how and where his job fits into the whole effort. 
Finally, through the practice of office democracy and active concern lor the 
welfare and self-development of all employees, they prove to each member 
of the sniff that he is regarded as a fellow workei and that his work plays 
a significant part m the group enterprise. 

Ethics of Political Counsel. Official anonymity has its most specific use 
in concealing the identities ot burcauciats in their capacities as advisers to 
political chiefs It is an obvious obligation ol the pcimancnt administiative 
staff, especially those near the top of an agenev, to give then political chief 
the soundest advice of which they aie capable, and, under the laws, to 
carry out his policies with loyalty and efficiency, iiiespcctivc ol how much 
or little of their counsel he accepts Not h.iving the authority to make pol- 
icy, permanent staff or line officers cannot identify themselves with the 
responsibility for making it Only vcsierdav the piofessional bureaucrat 
advised the predecessor ol his present political chief On some tomorrow he 
will be advising his chief’s successor. II todav he is to ti\ as hard to help 
his present chief succeed as he tried to help others in the jiast and as he 
expects to help still others in the iuturc, it tan only he on the basis of ten- 
dering his counsel within the lour walls of the agency Under the protec- 
tion of anonymity his code oL ethics tills lor excluding from his mind all 
considerations except those related to the policy program ot his political 
chief, the public intci cst, and the gentr il well irt 

Pact Ovei Fiction Granted that the government bureaucracy contains 
Its share of drones and dullaids, of stll-stners and time-servers, of minor 
tyrants and soulless automatons, these comprise all told but a fi action of the 
total Man for man and woman for woman, there is not now and there 
never has been any reason for believing them to be different from their 
fellow' Americans who art self employed or woik in private indnstry The 
American bureaucracy is now so numerous that no cttiVfcn can indict it 
without indicting the nation itself 

fTh.c fictions about bureaucracy w'lll go on circulating, but there is rea- 
son to expect that they will do so at a gradually decreasing late. Year by 
year the circle ol po|iulai understanding will glow wider. As it does, the 
public will more generally come to appreciate the limitations under w'hich it 
has made its civil servants w'oik 

American democracy h is thousands of exceptionally gifted and devoted 
employees who not only make no fuss about being bureaucrats but on the 
contrary are proud ol the fact and grateful tor their tasks. We can sec them 
as a composite picture when we think of individuals such as these- a con- 
fidential adviser to the President destined to die years before his time because 
of refusal to reduce his labors m proportion to his waning strength; a 
journalist endowed with unusual capacity for management willing to let 
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his private fortunes slide in order to aid in the reorientation of a great de- 
partment; a lifelong government engineer drafted to run a top war agency 
after half a dozen industrialists had managed to get all snarled up in it; 
a brilliant former state utility commissioner prepared to undergo periodi- 
cally the bitterest vituperation in order to demonstrate democracy’s ability 
to achieve the creative rehabilitation of a river valley! a genius in the per- 
fection of budgetary methods and the direction of fisctil operations tvho 
never had any otiter isrofessional ambition than to help his government 
translate its work program into accomplislimcnt with the greatest possible 
economy to the taxpayer; a director of an agriciiltutal experiment station 
still going strong .ifter nearly forty years of helping the people of his state 
in the wise and responsible use of their human and material resources; a 
veteran city manager, demonstrating through his efficiency and his devotion 
to his community the promise and potentialities throughout the nation of 
a public-spirited profession of municipal management; thousands upon 
thousands of clerks, secretaries, and stenographers rendering competent and 
faithful service at their iohs year after year. 

These are the bureaucrats by whom the people of the United States 
are served. It is unthinkable that the day will not dawn when their work 
will receive the recognition it deserves. 



CHAPTER 
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Democratic Administration 


1. Legislative-Executi\‘f. Relatiovships 

Prophets of III. The men who drafted the Constitution of the United 
States had had experience with both hereditary monarchy and a confedera- 
tion in which a legislative assembly possessed exclusive power. As they 
consideretl the kind of executive head they wished to create, it seemed that 
they mu.st choo.se between tyranny and anarchy. Being sensible men, they 
refused both. Instead, they invented a national chief executive with broad 
powers wht) was to be chosen periodically by majority vote— and, as it 
turned out, by popular election. 

The adoption of the Constitution, of course, did not end controversy over 
the powers and functions of the President. The presidency has been popu- 
lar enough to last longer without fundamental change than the office of 
any other chief executive in any major nation. Bin many have disliked it, 
feared its influence, and believed that to protect our liberty we should 
restrict its initiative and independence. 

In recent years, the contest over the powers of the presidency has broad- 
ened into a debate over the functions of the executive agencies of govern- 
ment and their personnel. In these terms, of course, the issue is more realis- 
tic in the light of recent world history. It is no single “man on horseback,” 
but a dominant party or class, that can threaten a nation's liberty. The 
administrative personnel of all our governmental bodies, therefore, may well 
consider what their role should be in a democratic society. 

Critics of the part that present-day public administration must play have 
given administrators something to think about. Mr. James Burnham, for 
example, has cheerfully assured us that public administrators, along with 
corporation managers, arc going to exploit the rest of us, who will con- 
stitute the new proletariat.'^ Others, like Hayek and Mises, have warned 

^ Burnham, James, The Managerial Revolu^on, New York: John Day, 1941. 
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that the modern service state will reduce us all to servdity )ust because we 
have asked its administrators to organize our welfare and security.^ 

Such charges are not new. These scholarly leremiads, as a matter of 
fact, have a familiar and even tiresome ring to those who have heard the 
same arguments used, in less academic language, in municipal politics. 
When cities, m order to get their streets paved or their milk inspected, hire 
aty managers or strengthen the powers of then mayors, plenty of out- 
raged critics usually protest that the democratic system is being undermined. 
These attacks appear to carry weight in proportion to the lack of funda- 
mental agreement over the ob|cctivcs of government. In cities where there 
has been little factional dispute over fundamental policy, arguments of this 
sort are largely ignored 

Whenever they are taken seriously m municipal, state, or federal affairs, 
they lead the public to turn to the stock prescriptions of those who wish to 
weaken the executive power — that democraev will be safeguarded only if 
the legislature controls the details of administration by statute, only if the 
civil service completely shuns questions of policy and leaves all initiative 
to the lawmakers, only if the nation.al government stavs out of state and 
local affairs and government in general stays out of business. Yet no admin- 
istrative official can work by these maxims. Like any other citizen, the 
administrator in his particular sphere must be concerned about the difficulty 
of giving democracy effective control over the powerful forces that have been 
set free by science If he thinks that democra''y is defined by the maxims 
of antigovcrnmental politics and still tries to do his )ob, he is likely to decide 
that the management of public affairs cannot be democratic and efficient 
at the same time. 

Some administrators, no doubt, have come to this defeatist way of 
thinking. Just as Lord Melbourne thought that religion was a fine thing 
so long as it did not interfere with a man’s private life, so some govern- 
mental managers may think th.it democracy is a fine thing so long as it 
does not meddle with the management of public affairs Nor is this merely 
an error of governmental managers In advancing the old argument that 
government should be run like a private corporation, certain political re- 
formers have meant onlv that government should be efficient, while others 
have meant that the way it is run should be none of the public’s business 

How'cvcr, many of the men and women who have distinguished them- 
selves both as public servants and as students of politics have shown little 
disposition to look on politics as a millstone round the neck of governmental 
management. On the contrary, they understand that, in a broader sense, 

F A The Road to Serfdom Chicago* Umvcrsit} of Chicago Press, 1944, Miscs, 
Ludwig von, Omnipotent Government, New Haven Yale Univcrsits Press, 1944 A sharp 
dissent his been voiced by Finer, Hciman, The Road to Reaction, Boston Litdc, Brown & 
Co 19^5 Set ffl«o Woutlon, Birbiri, Fieedam iindei Planning, Chapel Hill University of 
North Cirolini Paw, 1945 
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efficient administration and democratic administration are one and the 
same.* 

In spite of the defects of our present system, wt ought not to oveilook 
the ways in which our society has operated with a comparatively high degree 
(if consent and a low degree of compulsion. These ways may well offer 
the public administrator more opportunity for enterprising service, though 
considerably less security and immunity fiom criticism, than any political 
Utopia devised by nostalgic critics 

Dangeis of Om simplification. The importance of keeping adminis- 
tration accountable to a representative body will never grow less, no matter 
how strong a sense of professional responsibility public officials may develop, 
no matter how c\act may become their standards of service. The funda- 
mental powers and prerogatis'es of the legislature are as essential today 
as they were when men first risked life itself to assert them It is hard to 
imagine how a government can be democratic unless its legislature is 
elected periodically by a free vote; unless the members of the legislature 
vind legislative proceedings are free of executive coercion and coriuption; 
and unless public officials administer their offices according to the statutes 
and spend money according to the legislative appropriations— all in an en- 
vironment of free thought and free speech. 

If we start with such a politic il assumption, how seriously should the 
administrator take the argument that the legislature should frame policy 
in complete independence of the executive branch and also assert its control 
over the details of public affairs ? 

It does, not make sense to expect the legislative and executive branches 
to work in harmony, and then to condemn the legislature tor too sym- 
pathetic consideration of executive propsals To some extent the public is 
led into such inconsistency bv the etiquette of a system of separation of 
powers, in which leaders of the legislature are likely to be )ealous of the 
influence of the chief executive anJ his agencies However, some of the 
most violent feuds over leitisl itive executive relations in the United States 
have developed in cities with council-manager government, in which the 
city manager is the appointee of the council and has no formal independence 
of It whatever Perhaps the basic reason is that the American people, con- 
sidering themselves responsible for creating then government il arrange- 
ments hy rational acts of will, expect the machinery automatically to conform 
to the logic of charters and constitutions Obviously, the public does not 
police compliance with these documents on its owm initiative. However, the 
legislator or official who chooses to raise an issue of procedural relationships 
between the branches of government can usually count on popular attention. 

There are always reasons for raising such issues. The legislative oppo- 
sition frequently finds it expedient to argue that the party in power is giving 


•^For example, see Appicbj, Paul H, Btg Democracy, New York* Knopf, 1945 



DEMOCRATIC ADMINISTRATION 


75 


up legislative prerogatives, thus calling on the corporate pride of lawmakers 
to reinforce an argument of policy. In 1944, for example, Democrats in 
Albany were rlcnnunring the Repiihliran majority of the New York State 
Assembly for subservience to Governor Desvey while the governor’s cam- 
paign captains were denouncing the Democrats in Congiess for subservience 
to President Roosevelt Then, too, a lobbyist likes to bolster his case with 
the phraseology of the classic .ittacks on tyranny; a press agent for a vested 
interest can do no better than sound like Tom Paine. And newspaper 
reporters, who seem to specialize in public disagreement, often find proce- 
dural issues the best material available, in the absence of consistent 
disagreement on policy. 

The administrative ofiicial himself is hardly likely to be impressed by 
these issues. By the very nature of his work, he is or ought to be proof 
against the assumption th.it the legislative and executive branches are fun- 
damennilly in conflict. He knows that all the major aspects of his program 
depend on their geneial agreement When he thinks in practical terms, he 
has to regard the mayor, for example, as being his boss for some purposes, 
the council for others. He is realistic enough to understand also that m a 
great many matters of administration or even policy he must make deci- 
sions himself without being under the immediate control or guidance of 
either the mayor oi the council, and that in lesser matters his subordinates 
also must be simiLiily independent of him Without delegation of this kind, 
no govei nmcntal organization tan operate. 

It IS impoitant for the administrative official to keep his thinking straight 
on the large and rather obvious aspects of his relations with the legislature 
and the chief executive Glearly, the re.il problem is not legislative-executive 
relations as much as the relationship between an operating agency, on the 
one hand, and the legislative body and chief cxccuuve, on the other. 

Control by Delegation Given sound relationships, many questions sim- 
ply solve themselves What, for instance, of the century-old complaint that 
administrative agencies are issuing too many orders, and that the legislature 
is giving up Its right to settle ejuestions by statute^ A federal administrative 
official knows that his bureau now settles by its own orders many matters 
that only a few decades ago were the subject of departmental action, or 
even an order bv the President As the volume of work increased, the 
numerical quantity of decisions naturally increased in greater proportion 
at lower levels The practice of leaving minor matters to be handled at 
lower levels strengthened the control of the higher executive at each level. 
Indeed, only a systematic practice of directing the lower official to take 
responsibility for details can enable a higher official to control him. The 
sheer quantity of work to be done by any large organization makes such 
selective delegation essential to administrative control. The same principle 
must be applied to legislative control. Just as the President can duect the 
executive branch only if he concentrates his personal attention on the most 
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important matters and delegates the minor ones to others, so Congress can 
determine national policy by legislation only i£ it focuses on the great issues 
and leaves the lesser ones to be handled by the President. 

Similarh, an executive is eager to have his subordinates develop and 
propose new pohey. Administration is quite unlike the writmg of poetry or 
other terms of personal inspiration; as the old wisecrack has it, an adminis- 
trator is one who never w’rites what he signs or signs what he writes. This 
IS inevitable because the creation of policy is a collective process— one of 
gathering ideas and facts and combining them into a program. When a 
city manager finds the proposal of a department head acceptable, it is a 
sign of good teamwork; when the council finds the proposal of a city man- 
ager acceptable, some faction will surely accuse it of being a “rubber stamp." 
It IS time that someone asked the obvious question If a legislature, un- 
coerced and unmtimidated, agrees after open discussion with the proposals 
of Its chief executive, is it not a sign of effective democracy rather than of 
shameful submission ^ It is pure romance to consider disapproval of a sub- 
ordinate’s recommendation a sign of independence. The effective super- 
visor — whether legislative or executive — gets his policies carried out by 
inducing his subordinates to develop and execute his general program. To 
do so, he must reach an understanding with them about his goals at an early 
stage in the formulation of policy, so that he rarely needs to reject a specific 
proposal and start all over again. 

A large legislative body will always find it difficult or impossible, even 
through committees, to keep m touch with all the advance planning of 
administrative agencies and to control the detailed application of policy. 
The legislator is tempted by short-run interest and pressure from his con- 
stituents to make up for this limitation by political interference with mat- 
ters that for best performance ought to be delegated— the selection of indi- 
vidual officials, the location of field offices, the letting or cancellation of 
contracts, the modification of administrative orders. This temptation is apt 
to defeat the whole purpose of legislative supervision, which is to define the 
major lines of policy for the executive branch to follow. 

Demoaacy and Legislative Supremacy. Let us consider the classic exam- 
ple of parliamentary government. It is easy to sec how a legislature may 
keep administration generally responsive to its control by only the broadest 
kind of supervision. The British Parliament delegates far more rule-making 
power to the executive branch than would be constitutionally possible in 
the United States Among the subjects covered by such rules is the whole 
problem of governmental orgamzation. The outlines of departments and 
their divisions, and also the membership and structure of the Cabinet itself, 
are not fixed by legislation but by Orders in Council, Treasury memoranda, 
or even less formal documents. Moreover, while the House of Commons 
discusses the mam policies proposed by the Prime Minister, it rarely alters 
them In effect, individual members acting for themselves cannot get 
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amendments to any important legislation considered by the House, and 
the House has not altered the executive budget during this century. Mem- 
bers of the House have never been able to interfere with administrative 
details; by the time that “His Majesty’s Service” became a fiction and both 
the Cabinet and the civil service came under the control of the House, the 
doctrine of collective responsibility of the ministers as the Cabinet induced 
them to beep other members of the House from interfering with the direc- 
tion of their departments 

For our purpose, the primary fact is that British administration became 
democratic as the legislature restricted itself to a very general kind of supei- 
vision. Nor can we consider it paradoxical that general legislative control 
should be improved by the prevention of legislative actions aimed at details. 
It was one of the mam purposes of our Constitution to take certain types 
of executive actions out of the hands of the legislature, breaking boldly with 
a habit that had developed m nearly every early state legislature and in the 
Congress of the Confederation As Thomas Jefferson wrote a friend shordy 
before the Constitutional Convention met, “I have ever viewed the executive 
details as the greatest cause of evil to us, because they in fact place us as if 
we had no federal head, by diverting the attention of that head from great 
to small subjects 

Even after the adoption of the Constitution, it was and is still possible 
for Congress, in sharp contrast to the House of Commons, to keep its fingers 
on all kinds of executive details through its standing committees. But any- 
one who believes this difference an inherently national one should consider 
the contrast in local government General management of British cities 
rests with committees of the city councils, council members being elected 
by wards Most large American ernes, and nearly all the better governed ones, 
are administered either by strong mayors or city managers, while the indi- 
vidual members of the comparatively small councils do not participate in 
the direction of administrative affairs The most delightful aspect of the mat- 
ter IS that Americins are apt to call the parliamentary system undemocratic 
whenever they learn how much jwwcr it places m the Prime Minister, while 
British municipal officials consider the city-manager plan and strong-mayor 
plan quite dictatorial and un-British, whatever administrative merits these 
plans may possess. 

Legislatois Vetius Legidatines In general, i legislature does not make 
administrators responsive to representative control either by settling detads 
in statutes or by refusing on jirmciple to support policies proposed by the 

■^To Edward Camnewn from Pins, August 4, IPS’ The Life mid Selected Wntings of 
T/iomas Jeffenon, p 428, New York Modem Libran, 1944 However, c\cii Jefferson per- 
mitted himself moments of c^niasm At the age of 77 when recalling the Congress of the 
Confederation, Jefferson wondered ' whether Bonapirtc s dumb legislature, which said nothing, 
md did much, ma> not be prttcnblc to one which talks much, and does nothing And he 
added, "That one hundred and Rity lawyers sirauld do bus ness together, ought not to be 
expected" ]cBcrv3ns Autobiogtapfiy, in op at p 61 
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executive branch. This point is often obscured, however, because a legisla- 
ture does not speak to the public with a single voice. Being composed of 
a majority and a minority, it may in general stand behind the chief execu- 
tive, and at the same time — through a vocal minority in control of certain 
committees — appear to oppose him vigorously. It is then only natural for 
the newspapers to give the public the impression that the executive branch 
IS carrying out a policy over the opposition of the legislature. What is called 
“executive usurpation” often resolves itself into a case in which the majority 
of the legislature fails to defend against minority attack the policy that it 
IS generally supporting.’ 

It It IS entirely democratic for an administrator to carry out the intent 
of the legislatuic in the face of attacks from individual legislators or legis- 
lative committees, another point becomes apparent Representative control 
can be fully accomjihshcd only if the chief cxccutisc and the legislature 
work in harmony — the former to miintam effective control over his depart- 
ments and httreaus, the latter to keep its individual members and commit- 
tees from using tricks of proceduie to block its general program The real 
issue of representation and responsibility is not simpK between the chief 
executive and the legislature, but between the two, on the one hand, and 
each and all of the departments, bureaus, and legislative committees that 
seek to go their own ways, on the other. The great advances m attaining 
administrative responsibility to the legislative branch which have been 
achieved in the United States h.wc ban made possible by strengthening 
the chief executive, who alone can present to the legislatuic a coheicnt pro- 
gram over and through w hich broad and democratie control can be exercised. 

In exercising such control, the legislature needs staff assistance in the 
review and inteijMctation ol facts, the ipjii using of programs, the drafting 
of bills, and other technie.il work It must hive committee secretariats, legis- 
lative reference aids, and paihamcntiry counsel to fit itself for its tasks of 
general suiveillanee, just as a chief executive needs the tools of management 
that are appropriate to executive conliol However, the committee members 
must keep decisions in their own collective h.inds and direct their slalT 
toward matters of proper legislative concern Any legislative staff that is 
allowed to reach into the pirticulars of agency operations becomes in effect 
a rival administrative department, with all of the power of the executive 
officials and none of their responsibilitv for results 

2 Till Pi BLIO vs brVR I ISIOVIFR 

Methodi of Opinion Analyns A legislatiiie. even if bicameral, is essen- 
tially a single body. As a body, it can act only on a hmited number of 
important problems. Its influence, however, extends beyond its formal acts. 
An alert administrative agency does not merely comply with statutes; it 

^LEiirh, Robert D, 'Politicnns \s Burcauentn Haipa’i Magazine, ’anuary 1945 Vol 
190, pp 97 105 ' 7 y 
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seeks to anticipate the drift of pubLc opinion, to develop policy proposals 
today that will meet the legislative demands of tomorrow. For this reason 
It wishes to keep in touch as closely as possible with pubhc opinion. It may 
do so partly by new and specialized methods of analysis, but it is likely 
to depend mainly on compiling and appiaising in a systematic way the 
information that flows in as a lesult of its oidmaiy operations. 

One of the new and spcciali/ed methods is the opinion survey. What 
the marketing survey docs for a business oiganization, the opinion survey 
does for administrators eagei lor the views oi the star customers of the 
government, the general pubhc. By investigating tlic techniques of the 
American Institute of Ptihlie Opinion, Congress has virtually recognized 
the natioiuil importance of this type of unolhcial referenda. As Dr. Gallup 
and his competitors keep in touch with broad national issues, so public 
agencies use similar polling teehniques to keep infoimed of what the general 
pubhc or specific gioups think of their piograins. The Department of Agri- 
culture, for csample, has condueted elaborate scientihe surveys of pubhc 
opinion w ith its ow n specialists, not only foi its ow'ii use but also for other 
departments. Many cities — noublv Kansas City, Missouri, and Seattle — have 
made similar suiveys with the help of rescaich institutes or universities, to 
say nothing of less prolessinn.il studies. In addition to these sampling sur- 
veys, nearly all goveinnieat departments study the current trends m public 
opinion as leflceted in new'sp.iper and tiadc journ.il comment. 

Ac/c/iaoiv Committees. Most administratisc policies, however, do not 
touch the public as a whole. Administrative agencies aie, therefore, usually 
moic intertstcd in the- opin'on of one or another special group that is prin- 
cipally affected hv their piogiams The formal advisory eommittce is one 
means of keeping m touch with such opinion. The War Production Board, 
for instance, de\ eloped ,m extensive system of such committees and a set 
of principles to guide then opciaiions. The pnneiplcs themselves were not 
new, for they liave been followed in practice h\ many similar advisory com- 
mittees at all levels of goseinment — and ignored hy others. In summary, 
they established a proeeduie by which affected private interests may be con- 
sulted by the agcnei, but will not be permitted to block action which is 
indicated by the pubhc interest. The lelationship between the agency and 
the affected interests, however, will not depend primarily on such procedures 
or even on the existence ol foimal m.ichmery tor consultation. Far more 
importint wull be the degree of public support for the purposes of the 
agency, the effectiveness of its organization and operations, and the cohcsive- 
ness of the piivitc interests and their willingness to cooperate with the 
government. If these conditions are favorable, a governmental agency may 
be more intimately in touch svith the private interests than any advisory 
group Itself could be. 

Day-by-Day Admimstrative Relationships. Best of all as a means of 
keeping in touch w'lth the special opinion of affected interests are the day- 
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by-day administrative relationships Through consideration of large quanti- 
ties of individual cases, officials may judge not only the nature of the opin- 
ions of those iffected but also their general temper Of course, the stream of 
information between public officials and citizens should flow both ways. One 
of the most curious aspects of the attacks on bureaucracy” m recent years'’ 
has been the opposition to publicity programs or to the spending of money 
for repot ts to the public, as if it were improper or undesirable for a govern- 
mental agency to ask for the coojieiation of the public, rather than to rely on 
sanctions While some agencies have descloped piograms of persuasion, 
especially in seeking compliance woth requirements newl\ established by 
stitute, most have stressed straight information ‘ 

Repotting to the Public. In general, the quality of purely factual report- 
ing has unqucstionablv improved Cities have competed with each other 
to issue the most informative and interesting annual reports A few states 
have followed their example, and sever il federal agencies prepare periodic 
reports that aic encvclopedias of information for whole areas of our social 
activities The \eirbook ot the Department of Agriculture has long been 
an indispens ible reference work in its field ' Nor is it simply a matter of 
providing information on government prognms for the voter to weigh and 
analyze Most useful— uid most significant of the present role of adminis- 
tration— arc the periodic and special reports which become the basis for 
all sorts of private activity The weather reports, the census compilations, 
the specialized periodicals such as the Fedeial Reteive Bulletin, the Fedeial 
Home Loan Ban/( Rei/teit, Domestic Commerce — publications like these 
furnish essential dati for many and varied priviie operations 

The daily work of the governmental press agent, often disguised bv 
various more dignified term', has its pl.icc in the total democratic process. 
He IS often the closest and most frequent adviser of administrative officials 
on the general aspects of ihcir programs His bias is all m favor of what 
the public will like, for his success is meisurcd by the degree of public 
approvil he wins for his agency Too often he thinks of advancing the 
personal fortunes of his boss, and too rarely does he take a long and im- 
partial view of the administrative program But his shortcomings are to 
some degree corrected by the independence of newspaper reporters and 
editors His general influence on idministration is surely on the side of 
adjusting it to the taste of the public. 

Commissions of Inquuy Advisory committees and public reportmi; haw. 
their influence on departmental policies Even more important is the effect 
on national pohey of programs developed by special advisory groups, in- 

'•See above Ch 3, “Bureaucracy — Tact and Ficnon ’ 

I A reader intercst-d in the general philovophv of in editor of government reports who 
combines an understanding of general public ilfiiis with an appicciation of sacntific techniques 
and — rirest of all — a literary s'yle should read tlic volume of csvivs bv tie e itor of the 
Agriculture Yearbook Hambidgc, Gove, 7ke Fume of Life New York Doubleday Doran 
1942 



DEMOCRATIC ADMINISTRATION 


81 


eluding both public officials and private citizens. Such programs have no 
mandatory effect, but the influence of painstaking research and thoughtful 
recommendations may be tremendous m the long run. Anyone who reads 
the reports of President Hoover’s Committee on Recent Social Trends and 
of his Commission on Home Building and Home Ownership will discover 
in them the outlines of the subsequent decade’s national policy on social 
welfare and housing Oui curicnt policies arc still being influenced by the 
reports of the National Resources Planning Board, which brought together 
natural and social scientists and leading .idministrators from private and 
public life to draft national programs And is World War II came to an 
end, we were brought face to face with a new program outlined in 
Science The Endless Frontlet, a report prepared by Dr Vannevar Bush 
as director of the Office of Scientific Research and Development, who under- 
took this task at the direction of the President and with the help of com- 
mittees including the leading scientists and educators of the country 

The basic changes in our national policy aie rarely the invention of 
either legislators or administrators working alone They reouire the con- 
sensus of interested men and women of special knowledge and the sup- 
poit of private organizations, as well as the agreement of officials, the 
promotion of popular under<'tandmg through press and radio, and the 
sanction of cleetcd representatives 

3 Public PARTiciPAnoN 

Coopeiatwe Gouemment It is hard to talk icalistically about govcin- 
ment as long as we think of it as something apart from ourselves A govein 
mental piogram does not exist for its own sikc, but is a part of a larger 
purpose tied into the social oider This must he rememhered when we 
hear government described as something equivalent to eoercion As a sam- 
ple of this type of thinking, we miy recill tint the Nilional Association of 
Manufacture! s proclaimed it its l'I44 convcnlion thit 

Government, m order to he a government, must, in the final analysis, 
depend on the 'cgil use ol force, and hv its vet) niturc must make this 
forte the Insis ol its dealings with the pnvitc iiti/en Under an> form 
of government dittued economy this meins the intrusion of the irrcsist 
ible Loree ol governmtnt into the cvcrvdiv ilTiirs ol life These intiu 
sions must he leeomphshed by those in the einplo) of the governmtnt 
Such IS political burtauiracv, and therein he the seeds of tvrannv '' 

As a gcnenl picture of public administration, this statement needs to 
be revised with a touch of reilism Force wielded by government employees, 
intruding into the everyday life of the citizen to deliver his mi 1, to relieve 
him of his garbage, to teach his children, to keep h'm from driving on the 
wrong side of the road — are these “intrusions”’ And it may also be asked 

\s reported in the VeH T/niet Dcu R 
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whether private corporations themselves, and their property, do not need 
to be protected and supported by force wielded by government employees. 
It IS di vaiiance with fact to sec public administration as the employment 
of force against citizens. Nor does it make sense to think of it as being 
controlled solely or even primarily by government employees. 

When we judge the political character of public administration— and be- 
torc we decide that it is either dictatorully oppressive or enervatingly pater- 
nalistie — we should remind ourselves that nearly every mam function of 
government is now administered by cooperation among levels of govern- 
ment or between public and quasi-public or private agencies. Not only has 
the public become the star customer of government, but business, labor, 
and a host of organized group activities have all been rolled into one com- 
plex cooperative system In this system the traditional values of liberty have 
not been lost. Yet a higher degree of teamwork or harmony has been 
attained than would ever be achieved through a coercive approach. 

In general, the system that for want of a better name has sometimes 
been called “cooperative government” is one in w'hich a broad program is 
carried out, not by a single national agency such as the Post Office Depart- 
ment, but b\ federal, stale .ind local agencies woikmg m cooperation with 
each other, with quasi-govcrnmental or private institutions, with business 
and labor For its greatest cfficicncv, cooperative government requires a 
high degree of mutu.il tiust ,ind common understanding, harmonious action 
by seveial or perhaps even thousands of Icgislainc bodies, and considerable 
voluntary suppoi t from private individuals or institutions. 

Cowbmed Openitmn^ Among LeveU oj Govaiment. One of its aspects 
IS the cooperation of federal, siite. and local .igcncics in almost all the 
important programs of government,” whether in education, social security, 
agriculture, p'lblie health, the regulilion of commerce,''’ housing, highways, 
public works, or any other fields Rather than list the programs in which 
inttrgovernmtnt.il toopci.'tion is cssenti.il, it would be better to challenge 
the reader to name an important one in which it is not. He may start with 
the business of the post office, but he will be hard put to it to find another. 
He had bcttei not mention national defense, usually considered a predomi- 
nantly feder i! function, until he h,is studied the influence of the state militia 
and the National (luard on our mibury history, and the way in which the 
National Guard is formally a pait of the structure of the War Department 
And as national defense becomes more and more a matter of technological 
and industrial power, it is significant that the most basic scientific research 
for national defense in World Wat II was conducted by private institutions 

® Banc Frank, "Cooperamc Government in ’Wartime,” Public Admimstration Reeteiv, 
1912 Vol 2, p 95 

tn The flcgrce of cooperation in thiv fidri is rarclt apprcciatvr! Cf Bosvvortfi, Karl A , "Fed- 
eral State Atlmmistrarnc Rclilinnv in the Regulatian of Public Service Enterpnscs,’’ Ammcan 
Politit il Silence Renew 19*12 Vnl 3ti p 215 ^ 
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—academic and industrial research laboratories. These appeared better able 
to develop new secret weapons because they had an independent status and 
thus greater leeway in approach, even though they were working within 
the framework of governmental policy 

The system of cooperative government was greatly expanded during 
World War II. Never before had governmental operations and planning 
been so decentralized in the Umted States as at the time when their pur- 
pose became utterly concentrated and their potential authority great beyond 
any peacetime piecedent The Selective Service System turned over to local 
boards of volunteers, set up by state agencies, the task of manning the armed 
forces. Much the same policy was followed by our price and rationing 
administration. And there are other examples. If the Office of Civilian 
Defense was no conspicuous success at the national level, the civilian de- 
fense councils in many states and thousands of communities served as vital 
nuclei for tying together at a lower level, and modifying in the light of 
local circumstances, the many national programs of civilian war activity. 
Anyone who thinks of the war program as something dictated from Wash- 
ington may study the war activities of the Council of State Governments, 
the American Municipal Association, and the United States Conference of 
Mayors. State and local governments not only had to carry out national 
programs in many obvious and some unexpected ways,'- but they were often 
ahead of federal agencies m realizing and pointing to the need for new 
policies. 

Although state and local governments still use the jargon of states’ rights 
and local autonomy, in practice they know that they cannot live in inde- 
pendence They must work with federal agencies and influence federal 
activities in order to justify their existence A system m which local gov- 
ernments with their own legislative bodies carry out national programs 
under the guidance of federal agencies has one highly important general 
advantage— both political and administrative— over a completely national 
system. The man doing the job m the service of the locality has reason to 
feel a general responsibility to the pubhc, not merely a specialized one for 
a particular branch of admimstranon to a distant superior. To be specific, 
the city manager whose welfare department is carrying out a function on 

Tor an apprcLiition of the part that state mililiry orginizations play in Army alTairs, 
see Pilmcr Bng Gen John MtAulc>, Amaiea at Arnit Washington Infantry Journal Press, 
1943 Still more iclceint to modern wirfirc k the stor\ of the development of the atomic 
bomb, radar, the proximity fuse and other new weapons See Smuh, Henry DeWolf, Atomic 
'Enozy foi Vilitaiy Ptnpoics The Official Rcpoii on the Dciclopment of the Atomic Bomb 
iindit the Auspices of the Uniud States Coieinment 1940 1945 Princeton Princeton Urn 
versitv Press, 1945 See also two forthcoming books on the Office of Scientific Research and 
Development Baxter, James Phinnc), Scientists Against Time and Stewart, Irvin, Organizing 
Scientific Uescatch foi War both to be published b\ Little, Brown &. Co 

12 For cximplc, the proMsion of emergency wir housing required the amendment of city 
building codes and the nitional fisul ix>hcv depended pirtly on coapenOvc state and local 
taxing ind spending programs 



84 


DEMOCRATIC ADMINISTRATION 


behalf of federal and state agencies is freer to have an independent opinion, 
and to express it to the head of the national program, than if he were a 
local employee of a national agency. To carry out the function he must 
keep his legislative body informed, and its members in turn may educate 
their constituents. While doing the job he can keep it from colliding with 
programs of other federal agencies, or tvith state or local activities. In brief, 
the cooperative system gives the man at the level of local government a 
better chance to weave together the many strands of national policy than 
does a system iii which every function has its own special functionaries 
from the top level all down the line. 

One particularly good example, though in some ways it is unique, is 
the scheme of agricultural administration. It has been influenced by concen- 
trated economic forces to a lesser degree than have comparable activities 
in the fields of commerce and industry. As a result, the traditional American 
individualist, the farmer, has retained wider opportunities for direct par- 
ticipation in cooperative government He has taken part in the develop- 
ment of an intricate cooperative system of public subsidy, joint marketing, 
production control, soil conservation, public credit, freely available scientific 
research, and technical education in state universities, extension courses, and 
on the farm. From the administrative point of view, this area is especially 
interesting because it illustrates so well how some functions can best be 
handled by national agencies, especially if they deal with broad economic 
problems like farm credit or aid to underprivileged groups like the program 
of the Faim Security Administration; how other functions are best en- 
trusted to state agriculture departments; others to land-grant colleges; and 
still others to the joint efforts of experiment stations and extension services, 
in which the county agent works at one and the same time for all levels of 
government and for private associations of farmers— and on the side helps 
carry on incidental programs of welfare and education.’ ’ 

Benefits of Inta governmental Collaboratton. To see the benefits of a 
cooperative system it is not necessary to believe that local government is 
closer to the people, or more important to the people, or more democratic, 
than national government None of the traditional local functions deals 
with as many people every day as does the postal service; none of them 
.ilfects the lives of citizens in ways as important as do international diplo- 
macy and war. And all functions exercised by state and local governments 
are more likely to fall under the control of irresponsible groups, whether 
wardheelers or powerful economic interests, than is the case m the federal 
government. Moreover, the business of the nation commands the citizen’s 
first attention. The newspaper editor knows what people are interested in 

taror comments on the tjpe of functions that aic administered by one level of govern- 
ment alone and those that are managed coopcrativclj , see Benson, George C S The New 
Centralization, New York Farrar & Rinehart, 1941 Sec also Baker, Glad>s, The County 
4gent, Chicago University of Chicago Press, 1939. 
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when he puts Washington affairs on the front page, and local council news, 
if any, inside with the hair-tonic ads. 

Yet there is a great deal to be said for arrangements under which public 
officials with a national point of view have to deal on a basis of mutual 
respect with public officials representing a local point of view. Quite a few 
broad governmental programs may well be divided into specific functions, 
some under exclusive federal or local control and others under mixed con- 
trol, but with representatives of all levels of government in a position to 
criticize independently the arrangements, and to speak up if they are dis- 
regarded. Even if the federal government is the exclusive source of funds 
or has the final word m any dispute, the participation of local agencies may 
be a source of initiative, of independent criticism, and of administrative 
personnel who have been trained in the exercise of political responsibility 
rather than as anonymous components of a larger organization. 

Inchtston oj Business and Labor. It is interesting to note, moreover, 
how the cooperative system has been extending itself, not only to local 
governments and public institutions, but to business corporations that are 
sometimes thought to be motivated only by then balance sheets. Perhaps 
the general drift toward the view that private property, too, is a public trust 
IS partly responsible And perhaps the way in which the management of 
business has become largely separated from ownership has opened the road 
to cooperation with the government. 

This IS not to suggest that business interests are sacrificing themselves 
out of public spirit It IS only to say that they now see their place in a 
larger system more clearly than was the case half a century ago. They have 
been drawn into the administration of national programs by the legislation 
that they have sponsored, by regulations imposed on them, by contractual 
arrangements with public authorities, and through the activities of their 
trade associations For example, in World War I, the federal government 
took over the railroads In World War II, the Office of Defense Trans- 
portation established general policies, and the Association of American 
Railroads served as the go between with the individual railways both on 
the formation of these policies and their execution. That individual rail- 
way cars are moved about the country according to orders from a national 
center in compliance with general governmental policies is not socialism, but 
something that would never have been recognized by Adam Smith. 

Property, as the lawyers say, is only a bundle of rights. Legislators and 
administrators, unlike doctrinaire socialists, have followed the advice of 
Aesop by dealing w'lth each right separately, so that the national interest 
in the use of property may find expression while private interest is not 
destroyed. There is indeed no general principle about government-business 
relations that is uniformly binding. Like state and local governments, 
business enterprise has to justify its existence by its usefulness in the public 
interest. It would not do to expect too much of such a general responsi- 
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bihty by itself, but it is probable that government-business relations will 
be worked out according to specific and empirical standards, field by field. 

As business eoiporations come into the picture, so do labor unions. In 
World War I, the Navy manned merchant vessels that carried supplies and 
munitions to France. In World War II, while the ships were being oper- 
ated by private companies for the War Shipping Administration under a 
variety of contractual arrangements, they were manned by civilians whom 
teamen’s unions referred to the companies. Much of the function of pro- 
tecting seamen that was assigned in the late nineteenth century to a gov- 
ernment agency — the Bureau of Navigation — has now been taken over by 
union delegates. 

Giotip Initiative Under National Standards. The modern tendency is 
for the lederal government to see to it that private organizations or state 
and local governments do certain things according to certain standards, 
instead of doing them itself. The Civil Aeronautics Administration, for 
instance, licenses private flying schools and private repair shops to examine 
the pilots and inspect the maintenance of aircraft — functions comparable 
to those which the early Steamboat Inspection Service assigned to its in- 
spectors. Thus an agency empowered to establish its own regulations, 
instead of being bound by detailed legislation, is apt to discover that admin- 
istrative effectiveness dictates the same policy as does the desire to leave 
private enterprise independent of detailed government control, subject to 
standards established in the public interest. 

In all these cooperative arrangements, private associations play an es- 
sential part. De Tocqueville remarked a century ago that the leadership 
in public affairs which would be assumed by a public functionary in France 
or a grand gentleman in England was taken in America by a private as- 
sociation.^* Some of these are organizations of people bound together only 
by public spirit and civic interest in a single sub]ect; some, like tiade and 
professional associations or organizations of public officials, are bound 
together by a common occupational interest. 

It must not be imagined that such a system always works toward the 
public welfare. It has the disadvantage of diffusing responsibility and 
encouraging various groups to blame their own shortcomings on each 
other. In some cities, for example, the price of decent housing is outrage- 
ously high because real estate men, dealers in construction materials, con- 
tnetors, labor, and local government all work closely together to force the 
consumer to pay more than he should.*^ 

To keep the mau’ lines of policy in the hands of responsible public of- 

Dmocnc} m Anifnca, Vol 2, p MS, New York Knopf, 1945. 

Temporary Nar onal Economic Committee, InvcstiEation of Concentration of Economic 
Power, Monograph No 8, Tou/ard More Housing, WashinRton Government Printing Office, 
1940 Other monographs of this committee illuvtnlo the rlangem of pnvate exercise of what 
amounts to gowrnmcntal power in other economic fields 



DEMOCRATIC ADMINISTRATION 


87 


ficials is essential if a governmental program is to be democratically ad- 
ministered. To let local agencies use national funds for purposes other 
than those determined by responsible national authorities, or to leave to a 
private interest the responsibility of regulating itself, cannot be justified 
on any grounds of democratic decentralization. However, the existence of 
many organizations which command the loyalties of citizens is the best 
guarantee that no single agency can demand and abuse that loyalty. The 
people may safely call on their governmental executives for vigorous leader- 
ship as long as they have many channels through which to contribute to the 
development of policies and to protest those that seem to be determined 
by self-interest or professional prejudice. 

4. Representing the Public Interest 

Interdependence of Public and Private Interests. The system of mixed 
governmental and private effort has not solved all our political and ad- 
ministrative problems; sometimes it may seem that it has only complicated 
them. In politics, it has made the old issues of left wing versus right wing, 
government ownership versus private enterprise, appear unrealistic. In 
administration, it has added so many dimensions to the functions and re- 
sponsibilities of public management that the negative formulas of the nine- 
teenth century have been rendered inadequate. The problem is no longer 
simply how to prevent special privilege; it is one of organizing the larger 
public interest. 

The most conspicuous kind of nineteenth-century privilege— party 
spoils— is fast becoming obsolete. The new problem is more subtle than 
the prevention of patronage in jobs or contracts. It is to keep the system 
of cooperative government from freezing into a structure of guilds or com- 
peting pressure groups. The distinction is not mainly one of form or 
pattern, but of purpose and attitude. We cannot solve the problem by 
saying that government must not aid private interests, for the interests of 
private organizations and governmental agencies are so thoroughly inter- 
twined that many of the distinctions between them have become only 
incidental. 

World War II extended the interdependence of private and public 
interests. Private enterprise was often conducted in plants built by a gov- 
ernmental corporation, with raw materials assigned by priorities, with 
labor provided by the United States Employment Service, with expenses 
covered by cost-plus-fee contracts or profits restricted by renegotiation, and 
perhaps in communities built by public housing agencies. But this is 
nothing fundamentally new In America. It is as old as the land grants to 
railroads and homesteaders, as Henry Clay's “American system’’ of tariffs 
and internal improvements, and as the subsidized and chartered private 
companies that established most of the thirteen colonies In the New World 
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while the other Americas were being developed by alliances of military and 
ecclesiastic hierarchies 

Threefold Collaboi ation in Pobcy-Ma\mg Today we see most national 
policies — which govern the larger private interests as well as purely govern- 
mental business — worked out in three-fold collaboration, with participation 
by congressional committees, by administrative officials, and by represen- 
tatives of private interest groups 

It IS clearly eisential to democratic government that the legislature be free 
to consider and reject the proposals of administrative officials and of pressure 
groups, and that it give no particular official or private interest an exclusive 
right to be heard. Yet the "bureaucrats” and the “lobbyists” have a vital 
role in the formulation of policy, for they shape up the smaller questions 
into large issues capable of legislauve consideration Congress would be 
faced with chaotic conditions if, for instance, it insisted on reading petitions 
from indnidual businessmen instead of hearing the testimony of trade- 
association executives 

To develop a program in democratic fashion, it is indispensable to ex- 
amine present administrative experience, study the probable effect of new 
proposals on all interests concerned and on related programs, and then 
subject the proposals to legislative hearing and debate. While the repre- 
sentative of the special interest group plays a necessary part in this process, 
the public admin strator has much the same special knowledge and a 
broader kind of responsibility His role in the formulation of policy— for 
final legislative consideration, amendment, and approval or rejection— is 
and should be an influcntnl one It is accepted as such whenever any group, 
in or out of the legislature, tries to work out a practical program Heated 
denunciation of the influence of bureaucrats on legislation is usually only 
1 tactical maneuver in the battle over pohey 

The administrative official has several assets that make it m accordance 
with the public interest for h m to exert great influence in the evolution of 
policy He may develop imoartial scientific and professional standards 
for the measurement of the effect of policies He may judge the working 
of those policies by close observation in actual practice His enthusiasm 
for theories is likely to be tempered by a shrewd appreciation of what is 
possible and practical and what is not And yet ne can be the spokesman of 
interests that are not cohesive or powerful enough to hire press agents or 
influence legislators by closely reasoned arguments This function is espe- 
cially imnortant since consumers— being equivalent to the general citizenry 
— relv mamlv on their government to protect their interests against the 
powerful lobbies of producers and salesmen 

All the advantages that the admimstrative official possesses m the formu- 
lation of policy are reflections of the responsibility of his position. It is his 
task to further the purposes defined by law and executive order, which are 
a part of a general program supported by the electorate, He is directly 
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accountable to his superiors, and indirectly to the legislature, whose control 
over appropriations is a powerful weapon for the enforcement of responsi- 
bihty His professional bias and his governmental responsibility alike impel 
him to work for the public interest. In practice, his influence is considerable 
Careful studies of the origins of legislation — of the sources of the drafts of 
bills acted on by the legislature — show that in federal and state governments 
alike the administrative ofRcial is accepted as the ghost writer of the 
lawmaker 

Informality of Policy Making Process On the other hand, no matter 
how much of scientific methods or objective standards is applied in the 
development of a policy, a public official is subject to the error of overempha- 
sizing his own specialty The more zeal he shows for the public welfare, 
the greater is the probability of error This kind of distortion is mcreased 
by the tendency of the official to ally himself with legislators who have 
similar preferences and with interest representatives holding a similar 
point of view 

Such informal alliances to further the public interest by advancing spe- 
cial programs make it impossible to determine exactly ssho was resnonsible 
for what The effective responsibdity for the content of public policy can- 
not be measured simply m the number of bills that are prepared by lobby- 
ists, by administrative officials, or by individual legislators For the more 
important decisions in the formulation of policy are usually made in informal 
diseu'sions in which those concerned try to work out an agreement before 
the proposal is formally prepared for legislative consideration. 

Even if no informal discussions are held, a proposal drafted by an ad- 
ministrative official will be influenced greatly by his judgment of what the 
legislative committee will probably accept and of what will arouse strong 
oppo-ition by private interests It should, therefore, be stressed that the very 
fluidity and informal ty cf this process is its most democratic characteristic. 
The legislature and the chief executive arc enabled, if they consider it in the 
general public interest, to refuse to accept the organized point of view of 
the interest group or the administrative department, and to try through other 
combinations of private interests and public administrators to line up a 
workable new program. 

For while government departments and organized private inteiests are 
basic machinery m our social system, they can be positive forces in a democ- 
racy only if they are kept in hne with the general public interest It is not 
enough for them to refrain from encroaching on the rights of others, they 
must actively contribute to the general welfare To enforce this fundamen- 
tal responsibility it is neees'-ary to prevent any sinale collection of interests — 
whether a government department, a trade association, a labor union, or 

Witte, Edwin E, “Administrative Agencies and Statute Lawmaking,” "Puhltc Admints 
tration Ranew, 1942, Vol 2, p 116 Scott, Elis beth M and Zeller, Belle, ‘State Agencies 
and Lawmaking,” thd , p 205 § 
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what not— from monopolizing an activity so completely that it can deal with 
the people and their government on its own terms 

Expet imental Appoach For this reason it may sometimes be politi- 
cally wise not to consolidate major bureaus or departments even though 
they have related functions, especially if they are pursuing different expert 
mental approaches to a problem and it their consolidation would result in 
dropping such productive experimentation Thus i two party system is bet 
ter than a one-party system, not because the two parties have different 
philosophies, but because each helps prevent the other from subordinating 
the general welfare to its prejudices and interests Similarly, at the top level 
of administration where broad political considerations are properly involved, 
It may sometimes be desirable to avoid a neat pattern which puts all related 
functions under the same agency, in order to give the chief executive more 
freedom of choice in the future 

For example, in the middle 1930’s the field of housing was divided into 
sharply defined groups, each with its own solution to the housing problem 
The real estate boards, the building and loan associations, the commercial 
banks, the lumber dealers, the welfare workers, the advocates of decentral- 
ized subsistence homcsteids, the advocates of slum clearance— each of these 
private groups was sure that its solution alone was right, each identified it 
with Its ow'n philosophy, each lined up in support of an administrative 
agency dedicated to something like its approach, each cultivated the Con- 
gressmen whose committees were likely sources of support To amalgamate 
the various administrative agencies in the field of housing at that stage 
would have been to commit the country to a partial approach After eight 
or ten years of enlightening experimentation, however, all groups were much 
better prepared to admit the possibihty of making the several programs 
operate in harmony rather than in opposition to each other It was then 
feasible to bring the several administrative establishments into a single Na- 
tional Housing Agency, each rctaimng a measure of its independence and 
each fitting itself into a comprehensive program 

Genetal Interest Ova Special Interest The program of a government is 
never merely the sum of its departmental programs; it may be either much 
more or much less It is much less if the basic purposes of the departments 
are inconsistent It is much more if their operations are linked together, each 
furthering the activities of the others and all submerging their jurisdictional 
disputes in a general current of ag;rcemcnt 

But the legislature alone cinnot accomplish such administrative coordina- 
tion The democratic process of subordinating the special interest to the 
general interest depends to a high degree on the leadership of the chief 
executive in the sponsorship and application of policy. No one is in a better 
position to observe how present developments will require changes in policy. 
No one else can as effectively use the agencies of centralized management- 
budgeting, planning, personnel— to guide the preparation of policy as well 
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as Its execution. No one else can equally well back up his formal orders 
to the executive establishment with administrative sanctions. 

The broader the responsibility of an administrator, the more concerned 
he must be with the general aspects of the government’s program, and the 
less with narrow questions of technical efficiency The specialist in manage- 
ment efficiency or scientific research who resents “political” mterference 
from above may be properly objecting to partisan exploitation of his job. 
It IS just as likely, however, that he resents having the technical aspects of 
his work adjusted to fit a general program Similarly, the bureau chief 
naturally dislikes having his aims subordinated to those of the department, 
and in turn the department head may seek to be as independent as possible 
of the chief executive 

It IS plain that the adjustment of each level’s work to make it fit into a 
larger pattern is the essential process m administration. As long as this 
process is carried on in an atmosphere of free criticism, and with the chief 
executive responsible to the people, it is a truly democratic process. The 
higher the level at which an administrative official operates and the broader 
his responsibilities, the closer he is to direct accountability to the people. 
The formal machine! y is not as important as the fact that the chief executive 
IS held responsible by the public for the whole program of the government. 
His direct responsibility to the people is strong in the American democratic 
tradition Let us remember that the Electoral College was reduced to a fic- 
tion soon after it hid been established, and that in many a city the voters 
have chosen council members for their support of the city manager rather 
than for their own view s or person times. 

The chief executive is most effective in contributing to the democratic 
woi kings of administration if he combines with his machinery of coordi- 
nation a policy 01 a jihilosophy that will stir the interest and inspire the 
support of his depirtmcnts, the Icaislative body, and the general public alike 
Without such a common purpose, the cooperation of free institutions is 
transformed into the selfish defense of vested interests With it, such cooper- 
ation multiplies the effectiveness of governmental administration, adding to 
the efforts of each single public agency the energies that are developed in the 
varied organisms of a free people 

5 Departmental Democracy 

Individual Fieedom Vetsus Institutional Resiiaint. If the purpose of 
democracy is to make government serve the highest ends of man, instead 
of making man serve the lowest ends of government, we cannot be sure 
that public administration asill remain democratic in the long run simply 
by achieving satisfactory working relations between governmental agencies, 
the legislature, and the general public We must consider the way these 
agencies are organized and operated, for it is always possible for an organi- 
zation to defeat its own ends by becoming an end in itself. 
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Within an organization, dcmocraqr is by no means the same thing as 
lack of discipline or authority. An army, for example, can be quite demo- 
cratic even though an officer has authority to order his men to certain death. 
The question is whether the administrative organization permits its mem- 
bers to retain their independence as citizens in matters that do not concern 
their official duties, and whether it gives them a chance, in performing 
those duties, to make full use of their talents to further the general welfare. 

Public officials and employees do not need to surrender their personal 
rights or liberties as citizens. Perhaps the low point of public confidence in 
government, at least in the English-language tradition, was reached for a 
fetv years in the late eighteenth century when the British Parliament denied 
civil servants the right to vote. That limitation was soon removed, but Great 
Britain continued to restrict the political activities of civil servants more 
severely than did the United States. America made the opposite error of 
letting political parties use government employees for their own purposes, 
until civil service rules established the proposition that a public servant 
must not campaign in electoral contests for or against the chief executive 
or members of the legislature. 

It would probably be an error for this nation to adopt, after the British 
fashion, the general principle that civil servants may not take part in or- 
ganizing the promotion of public policy. There are features of the British 
Constitution that justified that principle, and may still justify it. The per- 
manent tenure of the civil servant, and the possibility of change at any time 
in the political direction of public administration, might make it inconvenient 
to permit him to take a public stand on an issue between his present 
superiors and their rivals who could become his superiors tomorrow. Even so, 
it is a little hard to see why it is proper for civil servants to organize to get 
their salaries raised and improper for them to take part in more inclusive 
organizations in support of other policies. 

At one extreme there must obviously be some limitation; at the 
other extreme there need be none. An officer in a high position should not 
publicly oppose his political superior’s policy without resigning; and if he 
does oppose it in public, he should be discharged. At the other extreme, 
an employee with duties totally unrelated to policy ought to be — and gen- 
erally is— permitted to take any stand he likes on issues of policy. 

The most difficult problems arise between these two extremes. An offi- 
cial with a long-range interest in the public service will often find com- 
promise necessary. As long as he is conscious of working toward his general 
objective as a servant of the public, compromise is simply a function of his 
position. Government, of course, needs men whose primary interest and 
competence are focused in the administrative process itself, and who can 
help eonduct administrative affairs regardless of changes in policy. How- 
ever, in a dynamic democracy there is also room for men who, while 
not active in electoral campaigns or party organizations, are primarily inter- 
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ested in policies and programs, and are quite willing to work for these 
either inside or outside the government. 

Now that the number of civil servants is so great, it is especially impor- 
tant to safeguard their political rights As long as we keep our system of 
cooperative government, we will never be threatened by a gigantic bu- 
reaucracy all of whose members vote for its boss. The cooperation of state 
and local governments and private institutions in national administration 
helps guarantee the freedom and diversity of political views, lUst as it 
keeps our citizens from being divided sharply into two paities, each differ- 
ing from the other m political philosophy and in attitudes on all major 
issues. 

Sense of General Purpose At the same time, administrators themselves 
ought to be concerned with the pohtical implications of their own depart- 
ments and the departmental working processes The purpose of every 
organization is partially defeated whenever it tends to become absorbed in 
Itself and in the interests of its personnel, rather than in the accomplish- 
ment of Its general objectives The admmistrator ought not to be blind to the 
dangers of such introversion, for it is a fault from which none of his man- 
agement formulas can save him 

There is, first of all, one obvious danger. Any person may easily slide 
into the error of believing that his organization exists primarily for him 
and for his particular category of associates This is a matter of degree 
In general, the more the civic status of public employees is preserved, 
the less incentive they have for considering their pay and working condi- 
tions their prime objectives It is quite proper to demand the protection 
of employee rights and to organize to that end It is also quite proper to 
take an interest in the development of a career service, based on adequate 
personal incentives At the same time, neither the citizen nor the civil 
servant ought to confuse the security or conditions of government employ- 
ment with the essential purposes of public administration 

The distinction is not always simple, but there arc several approaches 
which will help an agency head to make it clearer One is to see that em- 
ployees have full opportunity to use their abilities in the most effective ways 
No single organization can do so completely, for the purpose of the organi- 
zation Itself IS a limitation A welfare agency, for example, could hardly 
make the best use of a promising physiast Within reasonable limits, how- 
ever, intelligent methods of recruiting and classifying employees and of 
assuming them work that will su t and develop their talents are apt to 
further at once the efficiency and the democracy of administration. Large 
organizations can do even more by adopting programs of in-service training 
to encourage the fullest growth and use of all potential abilities. Nothing 
weakens an administrative organization or a government as a whole more 
seriously than artificial barriers to the advancement of men and women 
with capacity and leadership. The traditional practice of American civil 
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service commissions of considering only the immediate usefulness of a 
recruit, and making little or no effort to discover and develop general admin- 
istrative ability at an early stage, cannot be justified on grounds of democ- 
racy; It IS merely shortsighted. It is possible to develop administrators witb- 
out having an exclusive and undemocratic administrative class 

In encouragmg employees to put forth their best efforts, a great deal 
depends on indefinable matters of personality and atmosphere It may not 
be too fanciful to suggest, however, that the qualities which enable a citi- 
zen to assert his political independence while respecting the opinions and 
personalities of others are similar to those which aid the administrator to 
bring out the best efforts of his subordinates The dictatorial administrator 
who makes personal issues out of differences of judgment is likely to stifle 
the advice on which he must rely for guidance On the other hand, one 
unduly preoccupied with the personalities of his subordinates— one who 
fails to bring to their attention the points on which they fall below his stand- 
ards, and who juggles his organization to suit their peculiarities — may 
merely find the more scrupulous to be confused and uncertain, and the 
less scrupulous to be either scheming for their ow n purposes or challenging 
his leadership A good measure of intelhgent extroversion, combined with 
a sensitivity for the rights and feelings of others, will help the admmistratoi 
to keep his agency’s attention on the job to be done rather than on its 
internal problems 

Vice of Departmentalism A second danger is the assumption that the 
organization exists for its own sake The logical transition here is easy 
esprit de corps makes for effective work, and esprit de corps is furthered 
by expansion of the functions or jurisdiction of the organization In mild 
doses this is good medicine, but as a steady diet it is politically fatal Undue 
concentration of loyalty in the agenev is somewhat akin to the specialist’s 
devotion to his own specialty The formula of having the expert “on tap 
but not on top” is easier to quote than to apply in practice 

Several cures have been tried for this ailment One is to introduce 
counterinfluences in the form of government wide concerns — agencies to 
aid the chief executive in his widely embracing managerial duties, such as 
a planning office or a budget bureau, or special coordinating machinery 
Another is to give multiple functions to a single agency or a single unit 
of government On this principle the Tennessee Valley Authority was 
created, much earlier the entire system of British local government was 
reorganized on the same principle to substitute a single unit of government 
in each area for a number of specialized authorities Still another cure is 
the systematic promotion or transfer of administrative personnel from one 
department to another The British civil service adopted this idea for the 
higher levels of the administrative class more than two decades ago. Such 

Cf above Ch 2, ' The Studs of Public Administration,'' sec 3, "Training for Public 
Admuusiratian 
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transfers have probably done much to make civil servants think more of 
the general welfare and less of jurisdictional disputes. 

If transfers of this kind are good between departments, why not apply 
them between the vauous levels of government and between government 
and private institutions ’ Government is only one department m the whole 
organization of society, and the changes m its functions during the past 
century have made the line between it and piivatc activities far less sharp. 
Today, the top governmental admimstratoi cannot adequately judge his 
agency’s operations merely by the conventional standards of management; 
he must consider its effects on society as a whole. To give him the necessary 
breadth of view, we may need a wider interchange of top personnel among 
levels of government and between public and private life. The specialists 
in techniques and in various subject-matter fields are necessary, and will 
want to make life careers of their work. However, they are not likely to 
develop the bieadth of sympathy and imagination that an administrator 
of the highest level must have if he is to do his job in the development as 
well as in the cverulion of policy. 

The spoils system uas l.ttic better than looting the public treasury. But 
the theory of lotation in office is not the same as that of partisan spoils. In 
a general sense it has always applied in American life, private as well as 
public. Visitors Irom more static or more stable societies invariably wonder 
at the American’s tendenev to change from job to job, oi to occupy several 
jobs at once Perhaps wt should rediscover or bring up to date the theory 
that Jefferson and lackson held about public office It is not that public ad- 
ministration IS so simple a matter that anyone can master it m a short time. 
On the contrary, it is so complex that few can tomprehend the problems 
that arise at its higher levels without having had wider experience, and 
not in government alone ’’’ 

Inioadi of Pei fecl:oiii\iii. A third trap awaits the administrator who 
seeks to do the job assigned to him by law and executive direction. It is 
the danger that the administrative process will become an object in itself, 
that the veiy art of gencialization will be converted into a specialty. Some 
managers allow their personal analytical and critical processes to absorb their 
attention As a result, thev fail to let subordinates do their jobs in their 
own wavs, thus ohstuicting the development of diverse abilities and the 
release of mdividu il energies throughout the organization. Others become 
hypnotized by the procedures of management A manu.il of procedures has 
Its uses, but like other written rules it is apt to turn sterile unless it is the 
elaboration of a common will, a real agreement of minds within the organi- 
zation on objectives and on the type of teamwork by which they are to be 
effetted. 

‘8 OE course, this proposmnn is quite difioenc from the hismne use of rotatioii in office 
for patronage purposes, cf above Ch. 1, ‘The Growth of Public Administration,” sec *‘In- 
crcasmij Ompctcncc for Incrcasin? ResnonsibiUti * 
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Delegation depends on the assumption that some other man can do the 
)ob as well as the delegating supenor, once the proper general directions 
are established The popular axiom, “If you want a job well done, do it 
yourself,” is the opposite of admimstration. Yet a kind of perfeCiionism 
sometimes creeps into management. It is shown by a preference for making 
all decisions at headquarters rather than leaving some of them to the field; 
headquarters will make no mistakes, even if a bottleneck develops. It is 
shown by a preference for Hooding the field with detailed instructions, it is 
best to mike sure that all is settled m terms of the letter of the directives 
It is shown by a preference for centralivcd national administration in all 
circumstances, it is better to have a uniform policy and no local variations, 
even if the program fails to win general understanding and acceptance 

Yet these perfectionist assumptions usually break down because the very 
nature of public affairs requires their administration with flexibility and 
initiative on lower levels It is. therefore, just as desirable to get the views 
of the men in the field as the views of the department head In a quite literal 
sense, heidquarters must serve the field officers and the field officers must 
serve the public if the organization is to be democratically efficient in its 
administration 

Demon attc Self hducatton The purposes of democratic society deserve 
the best administration that can be had No less w ill do the job And the 
admin stntor who today is doing his best hardly need worry about the stale 
charges of czarism and dictatorship that are now being taken up by scholars, 
after decades cf careless use by political backs On the contrary, he should 
be heartened by the way in which the administrative process has broadened 
and become more democratic during the past generation, even during the 
war years when concentration of authority might have provided an excuse 
for more author tarian policies 

This broadening of participation in our national administration must not 
be ciedited to anv single group or party It is the result of a gradual 
strenethening of local and group responsibilities throughout the nation, and 
of a freer exchange of ideas and piersonnel among all levels of government 
and private organizations, including business corporations In its more 
successful programs, contemporarv government makes it plain to the citi- 
zen that while the best administiation is certainly democratic, the most 
dcmocritic administration is also the most efficient 

In order to provide a cohesive force for this cooperative system, we 
should encourage among our administrative officials active and responsible 
participation in the development of policy ” The old proposition that policy 

l^To be sure no one would want to minimize the basic lUslinttion between responsible 
and irresponsible participation in policy dcvcloomcnt Some of the standards of responsibility 
in thi-, sphere have heen outlined in the present chapter Others arc suggested above in Ch 1, 
The Growth of Public Administration see 1 Administration — ^Public and Pnvate» and 
Ch 3, Burcaucraev — Fact and Fiction sec I Semantics and Realities 
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and administration are mutually exclusive spheres of activity never fully 
applied anywhere. Particularly, it never fitted the United States. And 
today, when the political fate of the world depends on our ability to coordi- 
nate technologies whiie encouraging initiative, it is necessary for admini.stra- 
tive officials to help in the charting of our social policies, even though they 
must remain fully responsible to legislative control and to direction by 
democratically chosen executives. 

The dynamics of our democracy cannot be a simple process of right 
pulling against left; it must rather be a process of organizing both public 
opinion to support a policy and machinery to carry it out. Our social fron- 
tiers will move forward not according to abstract theories but as fast as we 
can educate one another to the possibility of effective cooperation. This 
process of democratic self-education is one of the main aspects of public 
administration. To it the administrative official must contribute his fuU 
share. 



CHAPTER 


5 

The Social Function oj Public Administration 


1. Tire “American System” and the Service State 

Wcatme Recoid. In their official icport on war and postwar adiustmeiit 
policy released early in 1944, Beinard Baruch and John Hancock cast an 
appraising glance at “all of the economic systems of the world” and con- 
cluded that 'the American system his outpioduced the world” But they 
added a very signific int qualihcatiim on the mannci in which this “miracle” 
—as they put it— had been achieved ‘With the coming of wai,’ they 
obseived, “a sort of totalitarianism is assured . planning and execution 
rest upon one over-all purpose and i single contiol”^ This tribute to both 
the pow'er of our common determination and the role of government in 
directing the raobili/aiion of our resources as a nation appears to suggest 
a lesson for peace as well as war. 

War IS not the only teacher of patriotism and civic solidarity. True 
dedication of our individual efforts to the organic development of demo- 
cratic society might furnish us on a national scale with the “moral equiva- 
lent of war,” to use Williim James’ phrase' If we can attain greater service 
from our economy by effective cooperation undci the auspices of “one over- 
all purpose and a single control,” should we not hasten to seek the better life 
by adopting for peacetime use the wartime features of the “American sys- 
tem” which proved the key to victory^ 

Peacetime Relevance of Wa/time Achievement. An affirmative answer 
could find support in tlie character of our wartime experience. We reached 
not only unprecedented levels of produaivity and national income but also 
a high marl of direct citi/cn partieipation in governmental activities such 
as selective suvice administration, civilian defense, and price and rationing 
administration Our democratic structure of government remained intact, 

1 Semte Doc No 154, 78th Cong , 2d Scs , pp 3, 7, Washington Government Pnntmg 
Office, 1944 

2 James' great essay under this title has been reprinted in Winslow, Thacher and Davidson, 
Frank P, eds, Amencm Youth, p 181 #, Cambridge Harvard University Press, 1940 
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and our fundamental liberties were not undermined. In the sphere of busi- 
ness, the “American system” retained its identity as an enterprise economy, 
in the main individually owned and managed for private gain. By har- 
nessing our full productive strength, we succeeded in building a vast war 
economy atop our peace economy. At no time in our history had we accom- 
plished anything like it. 

Yet we are far from assuming that the scheme which served us well in 
war would provide us with a sound working formula for peacetime living. 
Winning a war is a goal for which we close ranks almost automatically. 
Safeguarding prosperity in the context of the democratic way of life is an 
equally worthy end, but one for which we have not yet evolved a generally 
acceptable organizational pattern. To very articulate groups, in fact, the es- 
sence of the “American system” lies precisely in the absence of any “single 
control,” any “regimentation,” any “sort of totalitarianism.” Spokesmen of 
these groups have always insisted that the “American system” itself demands 
that government “stay out of business” and leave the economy to its 
“natural laws." 

Long-Range Trend Toward the Service State. However vigorously this 
doctrine has been expounded, it is clear that we have never attempted to 
practice it consistently. Suffice it to mention the Articles of Confederation, 
formulated in 1777, which authorized government to “go into business” by 
establishing its "sole and exclusive right and power” to run the postal serv- 
ice. Indeed, next to our unparalleled technological advance, perhaps the 
most striking thing about the “American system” in the historic perspective 
is the steady growth of direct and indirea public controls— by regulation, 
by taxation, by centr.il management and use of money and credit, by en- 
forcement of stand.irds of safety, by governmental insurance of risks, by pre- 
serving industrial peace, by social rehabilitation, by providing a host of 
specialized services to meet particular group needs. For better or for worse, 
all of this is part of the “American system.” 

Nor can it be .irgucd that the gradual emergence of such public controls 
arose from conspirational scheming or lust for power, or zest for interfer- 
ence on the part of government. Traditionally suspicious of authority, we 
resorted to new controls only in the face of strong popular pressures or con- 
ditions that cried out for remedy. On this score, there is no real difference 
in the records of the Republican and Dcmocrau'c parties. In each instance, 
governmental action, preventive nr curative, presented itself as the lesser 
evil, when compared with an unmclioralcd status quo. Sometimes the action 
taken was futile; sometimes it was foolish. Sometimes it was clumsily de- 
vised and incompetently c.xccutcd. Even if it met our expectations, our 
satisfaction was not unmixed. After all, is not the lesser evil still an evil.? 

One important fact, however, stood out. As the framework of public 
concern and superintendence widened, we managed to narrow the dan- 
gerous chasm between wealth and poverty, increase our economic- health. 
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and raise the national standard of living. Government, by c\panding its 
functions m the social and economic realms, simultaneously broadened the 
meaning of democracy. This was the “trend toward die service slate” w'Lch 
Leonard D. White had found in evidence in die administrative evolution of 
the first three decades of the twentieth century.* It is still going strong 

Asiinance Voitis Feai Up to the day of Pearl Harbor, the implications 
of this trend were by no means umversally appieciated. Like parents who 
do not sec dicir children giow, most of us would not have known a trend 
had we met one Those who becime aware of it cic moie inclined to 
decry it than to weigh its deeper consequences Time and again — and with 
increasing frequency during the pa't generation — we had been chilled by 
prophecies of impending e'r om How could tiee enterprise or, for that mat- 
ter, any freedom siimve if government continued to reach out farthei and 
farther^ How could our economic efficiency — the very basis of our evislcnce 
— hold up if government meddling driined all initntive from private man- 
agement’ Questions such as these inspired gloom rather than assurance. 
However, while we tended to elef.iult on conviiuin-, inswers, the trend went 
on. Political power changed hands, but no pailv clothed with governmental 
responsibility found it pnctical to call a hilt and defy the “ticnd tow'ard the 
service state.” Is it leasonable to assume th.it we simply did not know what 
we were doing i* 

It IS much easier to accept the piopositions that the sciviec state is dem- 
ociacy brought up-todite, that the cvtcnsion of direct and indiicct public 
controls aims at the assertion of democracy in the nerve eenteis of modern 
industrial society; and thit modern industriil s nitty can endure in rela- 
tive freedom only through such assertion This is not a new or ahiupt 
turn It IS our chief means of picserving oui political hcntigc. As one of 
the ablest defenders of the “middle way” expressed it more than ten years 
ago, “The hbeity which our Anglo Sixoii ancestors have fought to maintain 
for fifty generations has been liberty under law, and law means legulation.”* 
Libeity under law is at the same time hlieity bolsteied by hw, enriched and 
amplified by law— libeity not only for the economically strong but also for 
the economically weak In this sense, the service state is the charter of free- 
dom foi the common min Here Jefferson’s fiith in the rank and file and 
Hamilton’s vision of active government piomotiiig the public interest link 
up with each other m one fundamental maxim. 

Test of the Seivict State World War II was an undoubted test of the 
“American system ” It vv is also a lest of the service state In terms of exist- 
ing government il machinery, we were far belter equipped at its outset than 

^ Hends in Public Admntamuoii p 341,Ncw'Vori, McGraw Hill, 1933 

^ John Dickinson, in nrcscntinff the itovcrnmcnt v»lc on the sonstitutionality of the Bitu- 
mmous Coni Conscrsntion Act of I93S, Semlc Doc No 197, 74th Con?, 2d Sens, p 15, 
Washington Government Punting OOice, 1936 Dickinsons general position is coneisely out- 
lined in his Hold last the Middle Way, Boston Little, Brown S, Co, 1935 This book has 
hmlK f lund the nttenuon it deserves 
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we had been as we stood on the threshhold of World War I. Starting with 
that federal machinery, we proceeded to strengthen it by putting ourselves, 
for the duration of the national emergency, under “a sort of totalitarianism.” 
Thus forearmed, with all of our great resources at the nation s command, 
we set a world record of production. Could we have forged ahead as we 
did had we left private enterprise to its own planning and aspirations^ The 
question is purly rhetorical. Tlie triumph of the ‘ American system” was a 
triumph of creative enterprise bached by die service state 

But a real issue remains. Obviously, no one would contend that what 
democracy needs is ‘ a sort of totalitaiiamsm.” Wartime demands are e\traor- 
dinary. Nations cannot afford to be slow in getting into their stride. We 
confront an entirely different situation in peacetime. Again we shall be 
more circumspect and hesitant about means even when we agree on ulti- 
mate ends. Again we shall bicker and quarrel among ourselves for selfish 
reasons. Again we shall sneer at authority for the fun of it. And authority, 
in turn, will no longer be supported by those standards of evceptioiial lati- 
tude which are the essence of war powers undci the Constitution. Granted 
all of this, we shall nevertheless have to organize ourselves in order to ensure 
our well-being as a nation. 

2. Tiic Needs oi the Service Stvte 

Making Demoaacy Succeed. Viewed against peacetime’s much-increased 
opportunities for dismptive disagreement, our postwai assignment as a na- 
tion, at home and abroid, looks formidable, to say the least Internationally, 
enduring pc ice itselL miy be lost unless wc fully ,ict out our role as a senior 
partner of potentiallv daisivc influence in shaping a world organization 
that will marshal both stieiigth and wisdom In the domestic sphere, we 
are virtually committed to perpetuation of the wartime “miracle” of pro- 
ductive abundance and maximum cmiiloymciit This is not just a bois- 
terous roar of self confidence. It is a m.ittei of ncccssiiy. 

All of us know that dcmociacy victorious in bittle cannot conveit itself 
into demociacy choked by unemployment witliout simultaneouslv forfeiting 
Its future. Thciefoic, America as well as Great Britain may well ponder 
the significance of Loid Woolton’s famous White Paper on Employment 
Policy— issued bclore the climix of the w tr— which bluntly declared in its 
first sentence, “The Government accept as one of their primary aims and 
responsibilities the m iintcnaiice of a high and stable level of employment 
after the w'ar.” It we had not already gone some distance in the direction 
of the service state, we would have to start now m a hurry. For it is plain 
that the discharge of any 'uch broad governmental responsibility, involving 
as It does the corollary of “taking action at the earliest possible stage to 
arrest a threatened slump," entails a “new approach”” and specific machinery 
for Its application. 

^Cd 6527, pp 3 16 London His Nfojcsi\ s Srationcrv Office, 1944 
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This machinery must be both highly sensitive and of great dependability, 
even though most of it may not be in the nature of an expansion of regu- 
latory power in the usual sense. Proper reliance on devices other than 
regulatory ones is a traditional aspect of the service state. Fiscal policy 
is a good illustration. As World War II taught us how to direct our enter- 
prise economy for national purposes, so we learned in the stress and strain of 
economic mobilization the real significance of fiscal policy in its several 
components — expenditures, taxes, borrowing, and management of the public 
debt. In the postwar period, fiscal policy is likely to emerge as one of 
government's main tools for achieving a satisfactory level of employment. 

Through fiscal policy we can most effectively influence the volume and 
direction of spending, the rate and character of investment, the course of 
inflationary or deflationary developments — wide range of factors that enter 
into the business cycle. However, determinations in the field of fiscal policy 
must rest on a large body of factual knowledge as well as sound theory. 
Each determination, moreover, requires some implementation through 
appropriate administrative mechanisms. Even indirect controls such as 
those of fiscal policy depend for their success on adequately staffed statis- 
tical and research services, and a variety of regulatory facilities which can 
be brought to bear on policy execution. Of cour.se, when government in 
effect assumes responsibility for underwriting prosperity, it must be fully 
equipped for the task. We would not choose a dentist who prides himself 
on doing everything with a single instrument. 

Continuity of Progress. It is certainly a grctit advantage that in setting 
our sights for the postwar period we arc not embarking upon a wholly 
novel venture. We may have to improvise and experiment, but for the 
most part such improvisation and experimentation will be guided by prac- 
tical experience gained in the past. Hence, the “trend toward the service 
state” is in itself a valuable legacy. Fortun.itcly, it is a legacy which be.ars 
the imprint of times of peace, and for this reason lends itself better to peace- 
time application than would any innovations springing from wartime neces- 
sities. If we had only the wartime record to guide us, we might be very 
doubtful about its longer-range relevance. The American people have more 
than once startled their enemies by throwing all of their might into un- 
wanted war. Yet they have always drawn a sharp line between waging 
war with all their power and returning to their peacetime business. If they 
have erred in this respect at all, the error has been on the side of being 
too rigid in observing the necessary line of demarcation. 

Small wonder that the service state, in recapturing for democracy and 
for accountability to the public some vital areas of social and economic 
life, has met stubborn resistance by those who had previously staked claims 
to immunity and exemption for their own ends. Laissez faire had its en- 
chantment for the few when the many did not stir. But even in its heyday 
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the doctrine of government nonintervention was elastic enough to allow 
for tariff protection by government. And the idea of protection carried over 
into other fields. Indu.strial society cannot endure without a considerable 
degree of stability, firmly grounded in law and regulation. 

As we plunged rcpc.itcdly from heights of prosperity into valleys of 
depression, we learned to fashion safeguards against recurrent calamities. 
Eventually, these safeguards c-vtended all the way from government pro- 
tection against monopolistic exploitation and cutthroat competition for the 
sake of fiee and fair competition to government protection against the 
hazards of old age and unemployment. Nor must we forget the remark- 
able spread of government lending activities, which reached an unprece- 
dented expanse in the estaljlishraeut, at the close of the Hoover Adminis- 
tration, of the Reconstruction Finance Corporation. This agency alone 
has prnbalily done more for business than was accomplished for the unem- 
ployed by all the public works programs of the Great Depression. 

Surviving Contradictions. Have there been planners of the service 
state.? Not in the sense in which wc think today of planning. The service 
state was nor conceived on any general plan. As we sought remedies against 
economic and social ills and ailments over more than half a century, we in- 
serted public controls in piecemeal fashion and at a variety of points. If in 
the end the cumulative effects of these efforts came to resemble something 
like a coherent scheme, it was by accident rather than by prior intent or 
design. However, by tiie eve of World War II the outlines of a reasonably 
consistent scheme b.id become apparent.’’' 

It is true that contradictions in structure still remained visible, but they 
were negligible in comp.irison with the unresolved and more fundamental 
contradiction in pulilic attitudes toward the service .state. On the one hand, 
no open-minded observer could fail to notice that the “American system” 
had long ceased to be one of private enterprise exclusively, that it had be- 
come in fact a mixed economy in which both the private and the public 
sectors fulfilled essential tasks, in many ways complementary in nature. 
It was apparent tli.il a decisive weakeningof the public sector would merely 
restore earlier conditions of social and economic vulnerability which today 
no other democratic lution in the world is willing to tolerate. On the other 
hand, all too m.iny of us arc still captives of obsolete slogans and stereotypes 
which depict the service state as a parasite feasting on the body of the 
“American system.” This lund.imcnlal contradiction, more than anything 
else, accounts for the fickle climate of opinion in which the service state 
operates. How can wc acquire the highest degree of'skill in operating the 
governmental machine when we permit ourselves to be obsessed with the 
idea that the machine will destroy us? 

® Perhaps the best comprehensive description of the service state before our entry imn 
World War II is conuinal m Iaihi, Li’vtrcrt S. and Associates, Government and Economic Ufs, 
2 vo!s., Washington' l^rnnkini{' Institutinn, 1939-1940. 
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It IS Vital that we take a calmer view of the service state as a set of in- 
stitutions that have grow n to be indispensable in sustaining our economy. 
The question has never been one of liquidating those institutions in the 
interest of an entirely unworkable, absolute freedom of enterprise. Abso- 
ute freedom would annul all community More than once in the past, 
we have been reminded by the Supreme Court itself that the hee society en- 
dorsed by the Constitution involves the mutual adjustment of lights, that 
all rights are relative, and that each right is conditional on the self-preser- 
vation of the public order. The service state, being merely a means to an 
end, eflects such adjustments both in the relation of right to right and 
in the relation of right to obligation. 

However, the service state c.innot make its full potential contribution if 
Its principal purpose is misundei stood. It cannot do two things at once— 
attain its basic goal within the framework of democracy and at the same time 
fight a running battle in defense of its existence. As long as powciful groups 
and special interests inveigh against the conception as well as the machinery 
of the service state, they have no ground for the complaint that government 
offers no full assurance of its competence to cope with complex processes. 
For It IS pieasely the peienmal denunciation of the set vice state that inter- 
feies mo^t seiioinly with the giadual refinement and perfection of lespon- 
nve and responsible government. 

Beyond this question of public confidence— identical in the main with 
confidence in democracy and democratic procedure — stress must be laid on 
other elementary needs of the service state. First, there is the need for re- 
sourceful public management Second, there are the related needs for public 
planning and policy continuity Third, there is the need for continuous 
synthesis of fundamental motivations— political, economic, and social. Each 
of these needs involves the interplay of all thiec branches of government, 
legislatue, executive, and judicial No one branch— and no one level of 
government — can singly undertake the whole assignment. Willing coop- 
eration among all three branches and on all three levels is imperative. So 
IS CIVIC cooperation. 

As long as Its elementary needs are only partly met, the service state 
remains little more than an idea As long as its needs aic answ'cied only 
in a hajihazard way and without sufficient attention to their interrelations. 
It will fill to mature. There is a visi difference between maintaining large- 
scale governmental organization, opeiating at limited capacity, and actually 
securing the gieatcst benefits horn thn oiganization. If in the machine 
age It IS impossible for democracy to keep itself alive without the reenforce- 
ment which the service state provides, it should follow that we ought to 
exert ourselves to make the most of our opportunity. 

Requnements of Public Management This is not the place to unfold 
in detail the maior themes suggested in any enumeration of basic require- 
ments That will be done in subsequent chipters Heic, jiassing reference 
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to only the most obvious implications must be sufficient Resourceful man- 
agement in government presupposes several things In the first place, the 
public sector of the “American system’ must be nourished with adminis- 
trative and professional talent at least in the same degree to \\hich that 
talent has been drawn into the private sector since the advent of industriali 
zation. This is not simply a matter of appropriate standards for entrance 
into public service It also raises the problem of making public employ- 
ment attractive in terms of both general prestige and career opportunities ’’ 
And, second, we cannot delay for long a pracDcal reconciliation of the 
increasing demands for administrative self-reliance, initiative, and inventive- 
ness with more concise elaboration of efiective forms of general control and 
administrative responsibility Thus far, legislative control has succeeded 
neither in securing true accountability nor in showing itself capable of 
promoting vigorous management* On this score, the record of private 
business is more satisfactory than that of government. As we know also 
from our experience with judicial control over administration, responsibility 
IS weakened rather than strengthened if it is exacted primarily in negative 
forms of invalidation 

ReqtlH ements of Policy Planning Equally important is the need for 
adequate organization for public planning and policy continuity A people 
united in the pursuit of its mam national objectives can well be presumed 
to give unified direction to pubhc undertakings When unity of purpose is 
unpaired, distortion of general pohey through minority pressures and vested 
interests is not checked readily* However, the impact of these forces of 
distortion may be lessened in large measure by governmental arrangements 
designed to bring forth something like a rationally conceived national 
agenda Planning is an msepiiable aspect of our civilizition It is recog- 
nized by industry as a source of profit and an insurance against loss We 
cannot do without it in carrying on our business as a nation ** While today 
this assertion is perhaps uiicontroversial, it cannot be said that we are unani- 
mous on such questions as the proper location of the planning function 
and the scope of its mandate Acknowledgment of the importance of plan- 
ning does not ciriy with it any commitment on the questionable alternative 
between economic freedom and a planned socictv The degiee of planning, 
realistically speaking, will with us always depend on practical needs, not 

tThc outseinding American report in this area is now more than ten years old Coni 
mission of Inquir> on Public Scr\ice Personnel Better Goieiument Peisonnel^ New York 
McGrawHilI 1935 

® Reference miy here be m'^dc Tg in to one of the most incisnr public documents bearing 
directly on this question Presidents CommittLe on Administrative Management, Repoti with 
Special Studies, Wnshington Government Pnntuig OUcc 1937 

^ A sharp picture of the inroads of spec al interests into the gencnl welfare is presented 
in Chisc Stuart, Democracy tindet Ptessme Ntw York, Twentieth Centurj Fund 1945 

an luthontatiic utount of a significant chapter in American planning experience, 
see Mcrnam, Charles E , The National Resources Planning Board, Amencan Political Science 
Review 1944, Vol 38 p 1075 (} 
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on abstract preferences expressed in oversimplifications. Looking toward 
Its postwar responsibilities, government cannot be indifferent to the waste 
and peril of contradictions in policy. Consistency of policy, on the other 
hand, calls for combined legislative and administrative operations. 

We can best hope to attain synthesis of fundamental motivations on the 
basis of a national agenda. Above all, such an agenda would define and 
clarify the tasks of government in relation to our economic and social life. 
As one result, the respective functions of the private and public sectors of 
our mixed economy could be circumscribed more explicitly. Once these 
respective functions stood out in greater clarity, we could hope to reduce 
substantially the dangers of friction and disruption. To the same extent 
we would win a precious chance of increasing the general efficiency of the 
“American system.” If we seize upon this chance, we are bound to gam 
more than mere material advantages. By developing our confidence in the 
soundness of our approach and in our capacity for operating effecBvely as 
a nation, we can make it plain to everyone — including ourselves — that 
democracy is not somethmg nice to talk about but that it can work, 

3. Public Administration — Instrument of Government 

Prominence of Public Administration. The most distinctive character- 
istic of the service state is the prominence of public administration. As 
government shifts from a relatively passive to an increasingly active role. 
It inevitably expands its machinery of action. This machinery assumes the 
character of a permanent establishment because government is compelled 
to take on continuing responsibilities which can be fulfilled only through 
continuity of operations. 

Typically, continuing administrative operations fall within the province 
of the executive branch. Typically also, their conduct requires the dele- 
gation of administrative power to each individual agency. While it is 
true that even the weakest administrative system must have at its disposal 
some degree of administrative power, in our day such power has acquired 
an importance in the life of the citizen equal to that of legislative power 
and m certain ways much greater than that of judicial power. This devel- 
opment, being actually a manifestation of the “trend toward the service 
state,” has been in evidence as long as the trend itself Several years before 
the birth of the New Deal, Einst Freund, a leading authority on admin- 
istrative law, observed that “admmistrauve power appears as one of the 
established political facts m present-day government.”'^ His judgment was 
not ahead of the times, even though it was not yet reflected in the editorial 
pages of our newspapers. 

Demands on Legislative Leadership. The prominence of administration 
in our contemporary political system does not imply a corresponding de- 

11 Admmstratne Powers oin Persons and Properly n 584, Chicago Unucrvly of Chicago 
Press, 1928 
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dine of legislative power On the contrary, as modern government has 
progressed to the point of being bigger than big business, the scope and 
magniiuJe of its opeiations render farsighted dnecnon ever more sigmficant. 
If we may speak of any change in the essential nature of legislauon, that 
change would he in mounting demands on legislative leadership. When 
admmistralive agencies touch upon the activities of millions of citizens, 
It IS a matter of highest concern whether or not the legislative marching 
orders for administrative officials are framed in full comprehension and 
recognition of the public interest Ours is still as much a government of 
laws as It was designed to be by those who formulated the Constitution. 

Administrative power is not self generative No government agency can 
take action without a statutory foundation for action No government 
agency is legallv free to push action beyond either the bounds of lawful 
means or the limitations draw n in the annual budget adopted by the legis- 
lative branch. However, statutory definition of administrative marching 
orders can draw only major outlines It would be unable to penetrate into 
the mountain of detail that is necessary for effective deployment of govern- 
mental forces in pursuit of objectives laid down in law. Thus the legisla- 
ture IS called upon to meet the complex task of establishing priorities of 
goals and giving general direction through statutory policy pronouncements, 
while at the same time allowing administrators sufficient leeway to utilize 
their agencies to the best possible public advantage Few would maintain 
in the face of this task that the service state is apt to reduce the legislative 
branch to the function of dignified ornament. Active government sorely 
needs wise legislative guidance 

Role of the Judicial Power Nor can it be said that the prominence of 
administration detracts from the institutional rank of the judicial power. 
To be sure, the judicial power may isolate itself Courts have always tended 
to gravitate toward becoming exponents of conservative attitudes If any 
documentation is needed in this respect, it may be found m the history of 
judicial review of the constitutionality of legislation In fact, in the past 
the service state has suffered its most grievous defeats from the recalcitrance 
of the judiciary The memory of the bitter conflict between the New Deal 
and the Supreme Court is still fresh in our minds That conflict could 
have been predicted, for during the New Deal we tried to make up for lost 
time and thus advanced at a more rapid pace What svas new was not the 
direcDon of the advance but its relative speed As the speed increased, the 
courts braced themselves to intensify their traditional braking effect. 

Granting that no court is safe when stepping between a determined 
people and its needs and aims, there remains the question of applying judi- 
cial power with insight Administrative agencies must be kept within the 
scope of their statutory mandite and the range of lawful means, but this 
fact should not lead to a crippling of resourceful public management. The 
judicial power denies itself opportunities for constructive influence in ad- 
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ministration if it operates primarily as a restrictive force. Even in protect- 
ing the citizens against illicit encroachments, the judiciary can help to build 
a positive code of administrative conduct. In the service state, the presence 
or absence of a code of this kind is a matter of great consequence. But 
courts disqualify themselves from making a decisive contribution to the 
development of a positive administrative code when they permit their best 
energies to become absorbed in efforts to block the growth of the service 
state on principle. 

Resomces of AdmmuUatton. As an instrument of government, public 
administration occupies a central place because of its capacity for achieving 
results by direct operations. It is enunently suited to function as an agent 
of policy, to give policy immediate meaning in the matrix of economic and 
social interrelations. Not being tied down to the formalized procedures 
appropriate for judicial decisions, it is elastic in its approach. It is the gov- 
ernment’s business establishment par excellence. Whereas policy can only 
attempt to establish a general rule, administration carries the application 
of the general rule into the boundless diversity of concrete situations. In 
giving specific application to the geneni rule, admini'tration can take into 
account the numerous variables of different conditions. Because of this 
flexibility. It can obtain compliance m varying situations without either 
jeopardizing the consistency of the general rule or making the general rule a 
crush'ng force that strikes everyone and everywhere in one fell swoop. 

Administiation as a Pitting Process. Administration thus presents itself 
as a fitting process— as a means of giving policy concise expression in a 
highly diversified society Owing to this characteristic, administration can- 
not live without dscretion A mechanical tool can eat its way through a 
sheet of steel, repeating its operation with never-changing precision. Ad- 
ministration, by way of contrast, deak with the dynamics of an organic 
society made up of lit man beings. Even in routine transactions, therefore, 
administrative procedure must be alert to the dynamic quality of economic 
and social life. It must ascertain facts without bias, appraise them astutely, 
bring policy to bear upon the emerging picture, and shape its decisions in 
wakeful appreciation of the intent of policy and the results to be produced. 
In each of these jihases, administraUon must aim at coherence without be- 
coming a helpless victim of precedent and operational convenience. In 
each phase it must keep its mentality free enough for innovation and con- 
stant improvement of methods and procedures. In each phase it must set 
Its course in such a way as to prove itself the servant of the people. A 
single glance at any of these postulates is all we need in order to understand 
the necessity for securing the highest cahber of administrative stewardship. 

4. The Enlistment of Administrative Judgment 

Legislative Marching Ordeis. As an instrument of government, public 
administration moves on marching orders written into laws and regulations. 
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Being the agent of policy, it must on principle accept legislative supenn 
tendence and executive command. It is not free to exercise a veto power 
in the name of greater expertise. This principle is easily stated, but it raises 
many subtle points of administrative ethics. Government agencies, respon- 
sible for defined areas of public activity, are prone to develop a stake in their 
programs. That is not bad in itself, because administrators will on the 
whole rendei better service when they have faith in their missions. But it 
is also true that their whole-hearted identification with the task assigned 
them may collide with their obligation to bow to direction whenever such 
direction reflects changes of policy which rip into established programs. In 
situations of this kind, the deeper loyalty of service must triumph over sec- 
ondary loyalties to cherished ends and means. Administration as an agent 
has no moral right to plot against its legislative principal, however mucli the 
prineipal may seem to be in error. 

This does not mean that administration is free to use its mind only in 
performing its duty as an agent of pohcy Throughout the business estab- 
lishment of government, we find today a rich asrortmcnt of stall services 
of high quality. No less impressive is the store of sound administrative 
judgment derived from cumulative experience. Many of the research teams 
which have been built up at various points of the governmental structure 
are wholly on a par with those developed in the realm of private enterprise. 
In the supply of managerial skill, too, government has cca'-ed to be gener- 
ally inferior to business. How obsolete in this respect the beloved catch- 
words of bygone days are is attested by the degree of unpublicized informal 
cooperation among key specialists from private and public enterprise in a 
great many professional associations. Give-and-take in the exchange of 
helpful informat'on has become a mutual process from which government 
and business profit alike in equal proportions. 

Political Feasibility of Policy. With so much pertinent judgment and 
experience available on tap, it would be folly to insist in the interest of 
abstract purity of functions that legislanvc direction should never nurture 
itself by resort to expert counsel coming from the administrative sphere. 
As a mattei of fact, such counsel is constantly sought and utilized by both 
the legislature and the chief executive. It must be admitted, however, that the 
chief executive, being in a strategic position, can more expeditiously equip 
himself with facilities designed to make available for his use the whole body 
of administrative information The creation in 1939 of the Executive Office 
of the President illustrates the way in which facilities of this character may 
be linked with the head of the government’s business establishment. Central 
staffs attached to the chief executive are in a position to evolve reporting 
relationships with the departmental system through svhich appropriate in- 
formation flows up, to be assembled finally into a comprehensive picture. 
Much of this information is immediately translated into intelligence to 
serve internal eontrol purposes. A considerable volume, however, feeds 
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into the policy-making process, either by pointing up issues that require 
solution or by providing supporting data for tentatively formulated policy 
proposals. 

Successful government involves the accomplishment of feasible objectives. 
Determination of feasibility depends on a number of factors. Politically, 
a feasible objective is one that is wanted by sufficiently strong groups of the 
population or for which popular endorsement may be obtained through 
effectively stimulated public debate. Determination of such feasibility is a 
question which elected representatives of the people are generally better qual- 
ified to decide than administrators. It includes, for example, a weighing 
among goals which cannot all be achieved at the same time. Here, again, 
political sense is generally more important than administrative experience. 
However, once political feasibility has been ascertained, there is still the 
problem of the appropriate governmental approach. Big business though 
it is, government, like any other business, has to think in terms of available 
resources, org.anizational and operational as well as financial. 

Administrative Feasibility of Policy. A politically feasible objective may 
not be attained at all if the administrative system is too feeble for the task. 
Even stronger administrative machinery may be dangerously overworked 
if a politically feasible objective of considerable magnitude is tackled in 
one reckless effort. It may be necessary to progress step by step, and to 
time the steps at wider intervals. On each of these points, administrative 
judgment is able to contribute substantially to the determination of sound 
policy. The same is true of defining the administrative pattern that will 
offer the greatest insurance of straightforward advance toward the estab- 
lished goal. Practical alternatives can be analyzed before action is taken. 
Such planning cuts the chance of breakdown to a minimum. It also pro- 
vides protection against costly organizational and technical errors. In short, 
it is a valuable aid in achieving economy of effort. 

Blending of Judgments. While it is thus clear that administrative ad- 
vice is an important ingredient in the making of policy, we must not assume 
that there is a precise borderline between con.sideration of political feasibility 
.md examination of administrative feasibility. The more both merge, the 
better will be the end result. Because administrative advice has no direct 
representation in the political councils, it must be drawn in systematically. 
Moreover, legislative bodies must keep their policy planning open to ad- 
ministrative alternatives in order to evolve a statutory formula that will 
best lend itself to prompt execution. Conversely, administrative officials, in 
advising on policy, reduce the range of their assistance if they fail to give 
careful thought to the legislative balance of power, the enunciated or antici- 
pated preferences of the chief executive, and the probabilities of public re- 
actions. Ideally, political and administrative thinking should blend into 
1 joint process. 

The separation of powers in our governmental system is on the whole 
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unfavorable to such blending, especially when legislative and executive 
prerogatives are jealously guarded But we do have avenues through which 
we can come near the ideal The chief executive has many opportunities 
for submitting recommendations to the legislative branch; these may be 
substantiated by extensive staff work The legislature, in turn, is adequately 
equipped in its committee system to take testimony from administrative 
officials closest to the subject matter under discussion In addition, intimate 
though unofficial cooperation between the staff employed by legislative com- 
mittees and staffs engaged in broader studies in various agencies is often 
fruitful This checking of notes and interchange of findings is sometimes 
more productive than public presentation of testunony before legislative 
committees, which shape their basic inferences in closed executive session. 
In general, however, we are still far from a rational scheme through which 
political reasoning and administrative judgment can be merged in the formu- 
lation of policy Conceding this partial failure, it is well to recall that, in the 
direction of government business, the role of administrative judgment as a 
source of informed policy decisions has steadily expanded. 

Administrative Fieedom of Expression. In furmshmg counsel -on policy 
matters, administrative officials may foster perilous illusions if their en- 
vironment encourages servility and spinelessness They are of no help 
whatsoever, and can easily turn into a positive menace, when conditions in- 
duce them to echo the voices of the mighty Administrative judgment 
must rest on unquestionable integrity It cannot be both trustworthy and 
pleasing to everyone It must enjoy freedom of expression Advice amounts 
to nothing when it is fearful of disagreement The clunate of administrative 
judgment is not made by administrators alone It is the product .of many 
things' public attitudes toward the government’s business establishment; 
cartoons and editorials, aggressive and defensive propaganda coming from 
particular special interests, legislative resentments; administrative self- 
complacency Sometimes we run into deep rooted doubts whether our 
national wavs and habits, especially m the legislative sphere, leave room for 
public admimstrators who pour theu hearts into their work, think for 
themselves, and make no bones ibout the state of affairs and what ought to 
be done about it These doubts may merely indicate the obvious — that the 
service state is still in its youth But we cinnot escape the conclusion that 
when there is competence for counsel on jwlicy in our administrative system. 
It is only commonsensc to use and strengthen it 

5 The Contribution of Sermce 

Popular Basts of Administrative Set vices A fairly detailed listing of all 
of the services performed by government— federal, state and local— would 
fill many pages None of these services was forced upon the community by 
wild-eyed officialdom Each came mto being in response to public demands 
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to which legislative bodies paid deference— a perfectly natural development 
in a democracy. 

The power of votes and the threat of reprisals in subsequent electoral 
campaigns hang like dark clouds over the legislative scene. It every public 
demand could be subjected to popular referendum, many loudly advocated 
propositions might die a natural death without gaining striking power in 
pressure politics. But the vast bulk of legislation is handled by representa- 
tive assemblies exposed to minority agitation, while the public at large is 
normally amorphous and unorganized. It is divided by conflicting loyalties 
that pull simultaneously toward party, class, general inclination of outlook, 
real or imagined self-advancement, religious denomination, occupational 
organization, and an abundance of other interests, large and small. In this 
bewildering and ever-changing pattern the public falls apart into many 
publics. And the better organized for political pressure each public is, the 
greater is its chance of overriding the public at laige. This explains in the 
main the failure of straight consumer representation m the political arena. 
It also explains why the service state is neither of one cast nor free from 
inronsi'tencies. 

Habit of Self-Reitiamt Of course, it would be a strange misconception 
to contend that the test of democracy is abstract wisdom. As individuals, we 
commit sad errors of judgment in matters of great importance, do foolish 
things for unaccountable reasons, cling tenaciously to absurd prejudices, 
cast prudence to the winds when we feel like it Can we hope to do much 
better collectivclv^ Actually, we do somewhat better in the realm of public 
affairs because here reison follow's us like a faithful dog. Here there is 
considerably more aigument and counterargument than wc would be 
willing to put up with in our private affairs. And here we also have more 
free advice from authoritative sources — the League of Women Voters, the 
National Association of Manufacturers, the Secretary of State, our Congress- 
man, the head of the Bureau of Labor Statistics, to mention but a few 
Sometimes we entirely change our minds on such advice, though even when 
we do we usually line up with the side that promises us the largest slice 
of cake. Yet wc are on the whole rather particular about the price of the 
cake and more anxious to restrain our appetites than we are in our private 
spending. 

This relative eagerness for self-restraint is a wholesome tendency. It 
should be no moie than that For a considerable time, especially the closing 
decades of the past century when our great economic interests reaped the 
harvest of our continent, the masters of new fortunes tried to convince us 
that we had to make this tendency toward political self-abnegation into 
an axiom of governance. They argued that the best government would be 
one that governs least, one that entrusts control to the natural drift of the 
economy and the profit motive. Only when it became apparent that we 
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fared none too well under this prescription did we cast about for a better 
one. 

Governmental Reinforcement of the Enteipitse Economy Thus the 
structure of our public services came forth without a supporting ideology, 
even running counter to the general undertone of domestic propaganda. We 
bought the service state in relatively small pieces, each piece being badly 
needed to fill cracks and breaches in the industrial order. The mixed econ- 
omy took form, not because we thought it good, but because necessity dic- 
tated successive recnforcements of the private sector through governmental 
action which added to the public sector. The service contribution of admin- 
istrative agencies, viewed as a whole, lies primarily in its functon as a broad 
support of the enterprise economy 

It may be presumed that private business would be able to run our 
unemployment and old-age insurance schemes as well as does government — 
if there were sufficient profit in it. It might be conceivable for business to 
service itself on some cooperative basis in about the same way that it is ' 
being serviced at public expense by such agencies as the Department of 
Commerce It is perhaps possible for the several large farmer organizations 
to maintain specialized starts that could jointly undertake the job now done 
by such establishments as the Bureau of Plant Industry, Soils, and Agricul- 
tural Engineering However, if we think in the perspective of the total 
picture of nation il efficiency, it is not difficult to spot the comparative weak 
ness of such solutions Eith of these governmental services— and they are 
examples chosen at rindom— benefits not only from direct access to d.ita and 
experience accruing in public activities, but also operates under standards 
of strict accounting to t' c public at hrge Cost accounting under budgetary 
control and exjicncliture justification to the satisfaction of the legislature are 
not m themselves the most imjxirtant factors More significant is the gen- 
eral atmosphere of public accountability Government cannot afford to 
chisel on its data It cannot safely underwrite the interests of individual 
groups It must come very close to scientific accuracy and impartial service 
to all. 

Benefiti of Regulation This is true also of the regulatory process. Regu- 
lation has sometimes been slapped down on interests which have outraged 
our sense of equity, but punitive regulation bas always tended to throw new 
burdens of ill-feeling on the community an 1 to overstep its legitimate aims 
in the heat of battle Oidinarily, t'^e punitive impetus does not survive for 
any length of t me, and methods arc hter adnisted to meet the practical 
business at hand We need only look at th“ relationships between carriers 
and shippers on the one hand and the Interstate Commerce Commission 
on the other.“ 

12 Some very pertinent obsrr\ Ttioii< ire contained in a recent tribute to a great adminis- 
trator who died in h-’miss S«ishtr, Carl B Joseph B Eastman Public Servant,’ Public 
Admtms}ationRtiieu,\^'\5iVo\ 5 p 34 ^ 
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Evidencfc shows that regulatory bodies, when they have established them- 
selves, develop a peculiar predilection for those subject to their powers. 
This IS hardly surprising. The function of regulation is to police — m the 
interest of a healthy state of affairs. The goal is constructive, and the pro- 
cedure must correspond to it. Even if regulatory bodies come to see the 
public welfare to some extent from the angle of the welfare of those to be 
regulated, they nevertheless resist the temptation to give away their birth- 
rights. To steady them when they need steadying is the task of the 
legislature or, more precisely, of tree pubhc criticism. 

Popular Accountability of Admtmstiation. The service motive is not an 
exclusive property of government. No big company today overlooks oppor- 
tunities for selling itself on claims of superior service. We hear these claims 
everyday m the commercial plugs over the radio; we read them on trolley 
and bus posters and in the smooth-voiced advertisements of popular maga- 
zines. Business wants to serve — as well as government. However, as cus- 
tomers and consumers we have much more direct control over public 
business and pubhc services than private enterprise would be willing to 
allow. We have a sharp eye on our pubhc servants, and they know it. We 
can chastise them with assured effect through public complaint and legis- 
lative grilling. We can take business away from them by cutting down 
appropriations. We may often censure too rashly, but the irascible temper 
which we habitually reserve for governmental errors and failings keeps 
administrative officials on their toes. Administration cannot withhold its 
books from pubhc inspection. We can force responsive service. 

6. Public Ad\iinistr\tio\ — ^Social Buffer 

Fountains of Administrative Knowledge. The broad spread of govern- 
mental activities in the service state has had consequences extending beyond 
the mere expansion of public services. When government is interposed at 
many points in our society, it gains extraordinary opportunities for devel- 
oping a system of intelligence whose output becomes public knowledge. 
Take something as vital as dependable statistics on unemployment. Before 
the more than 400,000 Smiths, together with the Joneses, the Thompsons, and 
the rest of us, had been duly entered m the central records of the Social 
Security Board, sve had to guess at the volume of unemployment. Now, as 
an incidental by-product of our social security scheme, we can always know, 
with a high degree of exactness. Fortified with up-to-date information, 
government is in a position to plan policy with considerable assurance. It 
IS also able to obtain early warning of impending slumps and take remedial 
action before being overtaken by events. It can even put its finger on 
specific areas where maladjustments have become acute, and probe into 
underlying causes. 

Government's Intelligence Function. The intelligence function of mod- 
ern government is m many ways crucial to the fate of the economic and 
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social order. Jeremy Bentham saw it in this light more than a century ago 
It lies at the heart of our attempts at achieving a high level of employment 
in the postwar period The role of the federal government in attaimng 
maximum employment is predicated on the availability of a large array of 
detailed statistical data on such activities as consumer spending; business 
expenditures and outlays— including construction, additions to inventories, 
and exports; and state and local expenditures— including projected public 
works Moreover, retrospective data alone would not be adequate. They 
must be supplemented by data which predict future facts. We would be 
stopped in our tracks and left to face complete uncertainty if the entire 
body of government intelligence were still in the state which existed only 
fifteen years ago. Today we are better prepared, because government, m its 
interlocking with the enterprise economy, has multiplied its eyes and added 
finer lenses. 

Public Research and Analysts The more it knows, the better govern- 
ment can judge Seeing more, it is no longer so easily eluded by those 
whose doings shy from light, nor is it quickly misled and confused by the 
assertions of optimists and pessimists alike Capitalizing on its far-flung 
intelligence, government can substantiate its hunches and projections, and 
IS less helpless in rebuttal In our civilization, research and analysis of in- 
formation, together with scientific fact gathering and wider dissemination 
of knowledge, are national resources of the greatest practical value because 
they give our hand a surer touch in shaping our institutional and technolo- 
gical environment Truth is an objectifying influence in the identification 
of the public interest and the pursuit of public ends It takes the wind 
out of the sails of partisan clamor and intentional or unintentional mis- 
representation 

The acquisition of knowledge is a field of primary concern to demo- 
cratic government Its ascendancy was properly stressed in the epoch- 
making report of Great Britain’s Machinery of Government Committee 
under Haldane's chairmanship at the end of World War P® Our experi- 
ence in World War II with the Oflice of Scientific Research and Develop- 
ment, established for the purpose of securing adequate provision for research 
on scientific and medical problems relating to national defense, represents 
a memorable step in the same direction But research must not be confined 
to laboratories alone The whole business establishment of government, 
although It IS in business for business’ sake, is at the same time a gigantic 
test tube with which we gradually expand our social knowledge. In this 
way we not only augment the body of information to guide the policy- 
making authorities, we also set down increasingly definife terms of refer- 
ence for legitimate public discussion It is harder to fool the people when 


W cd 9230, London His Majesty s Statu}ncry Oflice, 1918 
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authentic facts and figures make lies and wild statements uncomfortable 
for their authors. 

Getting ct the Facts. Through its administrative system, government 
has been able to organize its intelligence function. Without something like 
the administrative machinery which we have built up over the years, gov- 
ernment intelligence would necessarily be secondhand and thus of dubious 
merit. The risk of accepting at its face value the brief of an interest group 
or the complaint of a constituent is well known to every seasoned lawmaker. 
With literally hundreds of thousands of government employees in daily 
touch with countless economic and social activities and various elements of 
the population, headquarters offices meet few obstacles in providing for 
continuing public reconnaissance, m gauging pressures and tensions in the 
industrial order, and in getting at the relevant facts. On the other hand, 
general awareness by the public of the intelligence function of government 
has a restraining effect on the voraciousness of special interests and the char- 
acter of pressure-group rationahzations. To this extent, administration places 
itseL deliberately between contending forces, each of which could have its 
way only at the expense of all of us 

More explicit and more direct is the buffer function of the administrative 
system m the immediate exercise of authority, either of a regulatory nature 
or as the basis of concrete services Here government, by being on the 
scene, enforces the ground rules of democratic society. This task includes 
not only the |ob of safeguarding defined standards of human conduct and 
decent living but also that of preserving the essential framework of indi- 
vidual initiative and accomplishment. Administrative power is brought to 
bear upon the economic power wielded by giant organizations which, if 
left unchecked, would play havoc with the basic interests of the individual 
as well as with those of the community at large It is true, of course, that 
administrative agencies arc not always strong enough to muster unyielding 
resistance under the impact of determined pressures But we should not 
lose sight of the fact that in the struggle of organized forces for superiority, 
government has gone far toward running interference for the underdog 

Concein for the Underdog Concern for the underdog is deeply in- 
grained in our Ameriean motes It gives our political thinking a distinctive 
flavor. Yet, in the day by-day operation of our economy we are inclined 
to a startling degree to condone ruthless prosecution of selfish ends. A broad 
strand of our social philosophy supports the fears which Louis Brandeis 
aptly expressed in speaking of the curse of higness It is equally American, 
however, to write bigness in big letters— to take pride in the colossal and 
still greater pride in the super-colossal. The native soil has favored *the 
growth of economic empires in our midst, and the captains of these empires 
have ranked above our politicians. When we enshrine bigness as we did 

t^Thc best study of this problem is Hernng, E Pendleton, Puiltc Aimmislnitton and the 
Public Interest New York McGraw Hill, 1936 
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in the days of laissez fake, we cancel the buffer function of the administra- 
tive system. Public officials, however firmly established their service ideology 
may be, cannot withdraw into the ivory tower. They cannot defy public 
opinion or what suaessfully poses for it. How well administration per- 
forms its buffer functions is, therefore, mainly up to all of us. 

Our conflicting reactions toward bigness have never quite permitted us 
to seek the ultimate criterion of effective organization in its contribution 
to the life of the common man. There have been times when shrewd play 
on our emotions made us more fearful of big government than of big 
business. One thing is clear, however. If ours is to be a common man’s 
democracy, government must be big enough to measure up to the order 
of magnitude prevailing in the economic sphere. 
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Planning and Admintstraticn 


1. The Importavce of Planning 

Essence of Planning Planning is preparation for action. It is the vital 
step in any great enterprise, tor many subsequent decisions about organiza- 
tion, procedure, personnel, and policies must flow from an original concep- 
tion of purpose. All administrative agencies are set up to accom])lish some 
desired goal. In a sense, all the problems of administration are problems 
of translating purpose into action The first concern of administrators at 
all times is raising and answering the question, “What am I e\pected to 
accomplish'’” The second concern is, "How shall I accomplish iti*” 

Planning gives meaning to action The work done bv an administrative 
agency will achieve its gods only if rareful plans have been prepared which 
show what is to be accomplished Otherwise, there may be much action 
of all kinds, but few results Or the many activities undertaken may lead 
to contradictory results 

Planning is a technique or process In itself, the word “planning” sug- 
gests no goals. It merely means that some method is followed which re- 
sults in determining whit is wanted and in a plan of action for reaching 
that desired goal Planning is a method of approaching problems — a 
method which says, “Let us define clearly what it is we wish to do,” and 
then asks, “What steps shall we take in order to accomplish our purpose?” 

Planning is continuous Just as life is dynamic and everchanging, so 
must planning by individuals and bv organized groups be dynamic Earlv 
plans may become inadequate as new factors in any situation are discovered, 
as changing circumstances occur, as ss'e grow and learn more about the 
environment in svhich sve live. Plans must accordingly be modified from 
time to time. Periodic or even continuous review of fundamental purposes 
is desirable for any institution or any group in order to ensure that the 
work done will meet present conditions and needs. 

Planning embraces all aspects of human life. It concerns every phase 
of activity in which we participate, both individually and as organized 
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groups. The subjects of concern m the planning work of the federal gov- 
ernment before World War II are well illustrated in a symposium on the 
topic published m 1941.’ The chapter titles included land planning, water 
resources, energy resources, industrial policies, savings and capital forma- 
tion, income distribution, employment planning, public works, transporta- 
tion needs, agricultural adjustment, population, nutrition, houstng, educa- 
tion, health, recreation, social security, international economic relations, war 
planning, and industrial mobilization for defense. These were all subjects 
of some degree of planning in the federal government. State and local 
governments had many of the same concerns and others as well. Private 
groups, from the great corporations to fnternal societies, had and have 
their plans. An account of the steps taken by one large corporation, the 
Geneial Electric Company, in reviewing its plans and in formulating new 
ones on the eve of World War II well illustrates planning by private 
enterprise." 

Since those who direct organized efforts must begin by planning them, 
planning is the first responsibility of management. The continuing concern 
with planning which every alert and efficient agency must manifest is well 
recognized today m every discussion dealing with the subject of manage- 
ment For example, a recent survey of the organization and direction of 
some twenty business corporations declares it to be the primary responsi- 
biLty of top management to provide: 

... far sighted planning and clarification of objectives, visualizing the 
needs of the business and determining its most advantageous future 
course . . , There is nothing about an organization more important than 
Its future Owners, management, employees, and society in genera! are, 
or should be, more concerned about where a company is going than 
where it has been. . . 

Similarly, a searching discussion of administration m the field of munici- 
pal public works makes this generalization: 

The successful management and control of any large enterprise re- 
quires carefully prepared plans which seek to forecast its future opera- 
tions as accurately as possible'* 

These elementary propositions m.iy be illustrated by a simple and famil- 
iar analogy The construction of a house is first of all a matter of planning 
There are such fundamental questions to answer as how many and what 
types of rooms, what kind of exterior, what kind of surroundings, the 
special features desired, and the amount which can be spent out of available 

1 Gilloway, George B and Associates, Plaanwg fot New York Henry Holt, 19tl 

2 See Pnnee, David E , ' Planning for the Future While Producing for Victory,” in Nattoml 
Con/eience on Planmng, 1942 p 48 ^ , Chicigo American Society of Planning Officials 1942 

^ Holden, Paul E , Fish, Lounsbury S and Smith Hubert L , Top Management Organization 
and Contiol p 3, Stanford Stanford University Press 1941 

^ Stone, Donald C, Tie Management of Miaitetpal PMc Works, p 63, Chicago Public 
Administration Service, 1939 
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resources. The location is then selected, and detailed plans are prepared 
to fit the wants of the owner and the peculiar requirements of the site. 
The architect’s blueprints are the starting point for the contractor who 
actually builds the house, who translates purpose into action. Later, the 
house may be outmoded, or may lack the latest developments in heating and 
lighting. It may not be large enough The income status of the owner 
may change. Then it must be remodeled, or a new house designed and built. 
In all of these phases of providing ourselves with shelter, we practice the 
fundamentals of planning. ■/ 

Contribution of Admmutiative Planning. No informed discussion of 
public administration can fail to give specific attention to the problems of 
planning. In many respects these problems are common to all phases of 
administrative activity — they involve organizational structure, personnel, 
personalities and lelationships between units of an organization. The rea- 
sons for isolating the subject of planning for special mention as the opening 
chapter of this part on organization and management should therefore 
be obvious. When we talk about the problems of public administration 
we look toward the techniques and processes involved in carrying out the 
programs of government. But we must never lose sight of the fact that 
we begin with the program, with the work our government desires to accom- 
plish. Our primary interest may be confined to the process of performance, 
yet that process is important only if it attains the purpose or end of admin- 
istrative activity. Sometimes students of administration become so pre- 
occupied with procedures and processes that they foget what is of first 
importance— the results of these processes. 

By beginning our treatment of organization and management with the 
subject of planning, we are acknowledging that our first concern is with 
results For, as we said earlier, planning is preparation for action, ^t is a 
particular phase of management, which must continuously deal with defin- 
ing end and purpose, with setting the goals to be realized. Administrative 
performance un be measured only in terms of the extent to which these 
goals have been achieved As one of the processes of administration, plan- 
ning deserves emph 'sis because of its tremendous influence upion all admin- 
istrative activity The more carefully the plans are prepared, the less waste 
will appear in accomplishment. The moic comprehensive the plans, the 
less day-to-day improvisation svill be necessary and the fewer crises will 
occur. The moie adequate our plans, the surer we will be of accom- 
plishing our purpose. 

In reviewing the quality of any administrative agency, the analyst today 
usually begins with these questions “What steps are taken to define the 
purpose and objectives of the agency? Is there a plan of action? How 
comprehensive is the plan? Is the program reviewed from time to time?" 
These and similar questions are vital because all other problems — including 
problems in structural arrangement, budgeting, personnel, reporting, and 



124 


PLANNING AND ADMINISTUATION 


working relationships— must be examined in the light of their influence 
upon realizing the plans ot the agency 

Planning and Legislation Just what kind of planning does an admin- 
istratis e agency do? What about the role of the legislature in our scheme 
of government? For one thing, in recent years the advance planning of the 
broad objcctises of national action has become more and more a function 
of the executive branch of our government To such planning all adminis- 
trative agencies contribute The same tendency has developed in state 
and locil governments The legisliture todiy reviews, criticizes, and modi- 
fies the plans prepared by administrative agencies under the coordinative 
responsibility of ihe chief executive The greater prominence of this pro- 
cedure since 1933 has not resulted from any peculiarities of the New Deal, 
but from the conditions of dynamic government confronted with more and 
more problems requiring national action — ^problems ranging from unem- 
plovment to war 

Increasingly the role of the legislature is one of criticism rather than of 
formulition For many reasons, we have found that legislatures by them- 
selves are not in a position to formulate broad programs of action This, 
of course, does not mean the inevitable destruction of democratic govern- 
ment Even when administrative agencies do the planning, the final author- 
ity to approve or disapprove each proposal remains a legislative function. 
This IS a very real and essential authority, not to be disparaged. 

Planning and Admtntsti alien In addition to the need for administrative 
agencies to plan broad ob|ectives for Icgislitive consideration and sanction, 
there is the need for planning the details within the legislative framework. 
Frequently legislatures set forth their will in very general terms. The dif- 
ferences of opinion among lawmakers and the pressures of various groups 
converging on a legislature often prevent agreement except upon certain 
main purposes The details, or the refinements, are left to be worked out. 
Such wartime problems, for example, as the size of Army and Navy, the 
composition of the military forces, and the type of weapons and eouipment 
needed were left for administrative determination They required careful 
planning 

Then, in the third place, there are the administrative plans in a more 
specific sense, the programs of work laid out to achieve the obiectives finally 
agreed upon These administrative plans may include the budget, the 
organization structure, and a time schedule of work accomoli'hment This 
IS preeminently a job of administration It should never be attempted on 
the legislative level 

Inieiielation of Planning Actwities All these types of planning are 
closely related The interplay of administrative planning, review of present 
programs, and formulation of new objectives goes on all the time Often 

f" “amp's the experience in New York State as set forth by Scott Elisabeth M 
and Zeller Belle, Sate Aijencies and Lawmaking,’ Puihe Aimmutratan Remm, 1M2, Vol 
2 p 205 # 
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a sense of the desired goals of administrative action is developed out of the 
work of an agency. We have on occasion established agencies with the 
expectation that they will develop plans for action and obtain legislation 
for a desired program. This was true, for instance, in the held ot price 
control during World War II. 

It must be repeated— planning presupposes no particular set of objectives, 
nor any one conception of political values. Just as budgeting in and of 
Itself does not mean large outlay or small outlay, revenues balanced with 
expenditures, or deficit spending, so planning does not necessarily mean 
either a collectivist or a lausez faire economy There has been much con- 
fusion on this score in recent years. The attention given the succession of 
Five-Year Plans m the Soviet Union seems to have suggested to many that 
planning and communism are synonymous. The discovery that H'tler’s 
Germany also planned in a similar way merely broadened the association 
to include all totalitarian forms of government 

Those who would insist that planning is incompatible with our form 
of government not only appear to contend that democracy is planlessness 
but also show themselves little versed in American history. It has often 
been pointed out th.it Alexander Hamilton’s First Report on Public Credit 
in 1790, two other public reports presented m that year, and his great Report 
on Manufactures in 1791 were all planning documents of the first impor- 
tance. These were |ust the beginning of planning by tbe new American 
government — planning that has been continuing ever since. 

The furor about planning is caused by disagreement over objectives 
and methods. Debate is desirable m a democracy. But it should not suggest 
that planning in itself is undesirable. We may neigh specific plans; but 
we should be agreed that planning is necessary and vital in public admin- 
istration ^ As a problem in administration, d’stinguished from the many 

6 As lonij as wc ha>c go>crnmcnt and administramc agencies wc must h'i\e phnning 
This planning may be of two tspes it ma) be converned with new programs and new 
activities to meet partuul ir problems demaiiaing govcinintntjl a antion, or it ma\ be LoncernciJ 
with the progrrms for cirrjing out broad objectives ali^ady set forth in Icgishtion The second 
type of planning in particular is abvolulclj mdispcn'ibic to cfiicicnt admml^trat^n Ihe first 
type IS closely related to fundamental issues of public police, and the ceentual decision must 
be made by the chief c\ccutiic and the icgulatiic both This tvpc of olanning is intended 
to facilitate the selection of choices b\ those responsible for public policy T 

There have been rctcntl) vLvtrJ vigorous denunciations of planners” See particuJarh 
Miscs, Ludwig von, Bwfamtan Nuv Haven Yale Umvtrsilv Press, 1944, and Hayck, 
Fncdrich A, The Road lo hrtjdom, Chicago Univtrsitv of Cliicago Press, 1944. The real 
object of attack in these volumes is a government policy which seeks positively to Mifluence 
the operabon of our economic svstem Such poh^ is idenufied as government economic 
planning, and unmcdiitcly suggests to the authors that all planners are engaged in promoting 
government control of prices, produebon, service industries, and capital formation Actually, 
the authors are attacking certain governmental policies The debate accordingly should be 
confined to these policies, and should not degenerate into name calling directed against ilU 
denhfied “planners “ 

It should perhaps be repeated that no existing dubes assigned to the cxecubve branch of 
Ac government can be earned out efficiently wiAout planning The discussion here does not 
concern one set of policies versus another set; it is concerned with the common pnAlems 
involved m any type of planning by administrative agencies 
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problems m the various substantive fields of planning, there are several 
aspects of planning as a process which deserve consideranon. Let us take 
these up m their proper order. 

2. The Machinery for Punning 

The organizational means for performing the planning task are not 
easily devised. Since preparation for action is the very essence of adminifr 
tration, it is scarcely possible to segregate planmng as a single act, different 
from all other work. In dividing responsibilities, an administrator cannot 
say, “Planning is assigned to this particular branch.” Planning in one form 
or another goes on at all levels of an administrative organization. Almost 
the entire personnel contributes in some way to the preparation of objectives 
and programs. 

Yet, considering the task of planning as a phase of management, admm- 
istrators have often found it convenient and desirable to establish some unit 
to which they may look principally as their adviser on planmng. As enter- 
prises get larger, a need is felt for some place where vanous plans can be 
assembled, reviewed, fitted together, and adjusted to one another. There 
IS also a need for some particular officer or unit to lay out the common 
procedures— and the common assumptions— upon which planning is to 
be based 

Federal Improvuatton Until 1934, no planning agency as such was 
attached directly to the President. Planning carried on within the govern- 
ment was parceled out among the various agencies. In general, each agency 
was responsible for preparing plans related to its work. Sometimes a single 
department was given broad planning responsibilities. Thus, the National 
Defense Act .as amended on June 4, 1920, provided that the Assistant Sec- 
retary of War should assure “adequate provision for the mobilization of 
material and industrial organizations essential to wartime needs” (Sec. 5a). 
This served as the basis for building up what amounted to a national plan- 
ning staff on economic mobilization within the War Department. 

In theory, the Cabinet was supposed to be an agency for debating and 
advising the President on major questions of policy. From such evidence 
as IS avadable we know that it seldom reached such lofty stature. It was 
not equipped to do so Presidents had their confidential advisers, who were 
in effect their planners. Occasionally, too, special committees and agencies 
were created to propose specific programs One of these was the Committee 
on Economic Security, set up in June, 1934, whose report early in 1935 pre- 
ceded the enactment of our social security legislation. The Federal Em- 
ployment Stabilization Board was created by act of Congress in 1931 to 
plan governmental programs for promoting employment during the down- 
swing of the business cycle. This board was abolished in 1933. The Na- 
tional Commission on Law Observance and Enforcement was another 
agency specifically created by act of Congress. It was entrusted in 1930 
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With the task of reviewing the whole system of federal justice and planning 
improvements, embodied in a series of 14 reports. However, no contmmng 
organization was provided until 1934 to meet the need for a central plan- 
ning agency under the chief executive. 

Nattond Resoutces Planning Board. On June 30, 1934, by Executive 
Order No. 6777, President Roosevelt established the Nation.il Resources 
Board composed of five members of his Cabinet, the Federal Emergency 
Relief Administrator, and three prominent citizens A small staff was pro- 
vided. This new agency was in a sense a continuation of a planning board 
created by the Administrator of the Federal Emergency Administration for 
Public Works. The new board's report of December 1, 1934, stated that for 
the “first time in our history” exhaustive studies on land use, water use, 
minerals, and related public works had been brought together The basis 
was laid for a “comprehensive long-iange national policy for the conserva- 
tion and development of our fabulous natural resources.” In 1935, the 
National Resources Board was reconstituted as the National Resources Com- 
mittee with virtually the same membership. 

In its report of January 8, 1937, the President’s Committee on Adminis- 
trative Management declared: 

The President must be given direct control over and be charged with 
immediate responsibility for the great managerial functions of the gov- 
ernment which affect all ot the administrative departments . . These 
functions are personnel management, fiscal and organizational manage- 
ment, and planning management Within these three groups may be 
comprehended all of the essential elements of business management 

The President’s Committee recommended that a National Resources Board, 
composed of five members without salary and with indefinite terms, be 
created to serve as a central planning agency under the chief executive 
After the passage of the Reorganization Act of 1939, the President in Reor- 
ganization Plan No 1 of April 25, l')59, provided tor a National Resources 
Planning Board. The Emergency Relief Appropriation Act of 1939 specified 
that the board should be composed of three persons “from widely separated 
sections of the United States,” appointed by the President with the approval 
of the Senate The Nation il Rcsouiees Planning Boaicl cime to an end when 
Congress, in passing the independenr Offices Appropriation Act of 1944, 
refused to include anv funds for its operations, and specifically directed that 
no other funds were to be made avadable for its continuance by the 
President. 

This experience with a central planning agency in the federal govern- 
ment underscored the difficulties which are likely to beset such a unit. One 
essential condition for the successful operation of a planning agency is 
close and personal relationship with the chief executive The planners must 
have his full confidence and must mtimately know his mind. It is doubt- 
ful whether any board can ever develop such relationships. Especially 
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would this be impossible when a board is torn by internal personal 
jealousies or disagreements. Moreover, the planning agency must also be 
bnked to operations if its proposals are to be more than long-distance 
platitudes, and if its usefulness is to be apparent to legislators. Then, too, 
the planning agency must be used. For example, although the National 
Resources Board was set up by the President as early as June, 1934, it 
played no part m planning the most important single program of the federal 
government from 1933 to 1940— the emergency work program begun by 
the Emergency Relief Appropriation Act (rf April 8, 193^ Indeed, the story 
of planning this great program is a fascmating example of how a govern- 
ment undertaking is prepared and put into operation. It has been told in 
full elsewhere.’ 

Ojjice of War Mobilization and Reconversion. Before the National 
Resources Planning Board was abolished, a new type of planning agency 
was already m process of development. This was the Office of War Mobili- 
zation, which was created by Executive Order No. 9347 of May 27, 1943. 
Ostensibly a coordinating device for the many wartime programs such as 
those of the War Production Board, Office of Price Administration, War 
Food Administration, National War Labor Board, and the War and Navy 
Departments, the new office also became implicitly a central planning 
agency. It w as under its auspices that Bernard Baruch and John Hancock 
submitted their Report on War and Postwar Adjustment Policies The 
preparation of legislation on disposal of surplus property and on the settle- 
ment of terminated contracts was sponsored by this office. The War Mobili- 
zauon and Reconversion Act of October 3, 1944, placed the Office of War 
Mobilization and Reconversion on a statutory— though temporary— basis 
and entrusted to it important planning responsibilities 

In several respects the Office of War Mobilization, especially in its 
origin il form, suggested a device supenor to the National Resources Plan- 
ning Board It was headed by a single individual with close relationship 
to the PiesiJent. It was concerned with immediate programs and policies 
as well as with the preparation of future programs There was little doubt 
about its contribution to w'ar and postwar administration, even though 
not all ot Its potentialities were realized 

New Yoi!{ City Planning Commission, A different kind of planning 
organiAUion was set up m New York Cty by the charter adapted m 
1936 Effective on January 1, WS, this charter provided for a City Planning 
Commission of seven members, one of whom ex officio was the chief engi- 
neer of the Board of Estimate. The other six members were to be appointed 
by the mayor for terms of eight years. Members could be removed by the 
mayor only on proof of official misconduct, negligence, conduct discrediting 
the office, or mental or physical inab litv; a formal hearing was required 

rSre Micm-hon Arthur W, Millctt John D and Oailcn, G, The Admmsnauan of 
IPedcial \V 01 \ Relief tsp chs 1 3 Chicnqo Public Administrat on Service, 1941 
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before removal. Salaries of the members were not to be reduced during 
their tenure. The recommendations of the City Planning Commission on 
zoning regulations, the city map, and land subdivisions became effective 
unless set aside by a three-fourths majority of the Board of Estimate. 
Finally, the commission prepared the capital expenditure budget of the city 
for adoption by die Board of Estimate and the municipal council. The 
Board of Estimate might include a project in the capital budget to which 
the City Planning Commission was opposed only by a three-fourths majority. 
The municipal council could strike out a capital item but could not increase 
one or add new ones. 

Thus in several ways the charter-makers sought to provide an independ- 
ent type of planning agency for city affairs. The reasons are best 
summarized in the words of the framers of the charter themselves:® 

The primary purpose of such a commission is to guide and to influence 
the city in its development and future growth. The growth and devel- 
opment of a modern city depend upon the wisdom and foresight with 
which capital improvements are undertaken and the extent to which the 
integrity of zoning regulations and of the city map is maintained. Unfor- 
tunately, such expenditures tco often have been undertaken because ot 
local and special pressures and without relation to the interests of the 
city as a whole. Great waste has resulted and a species of logrolling has 
developed in connection with measures affecting local or special inter- 
ests. Such evils inevitably occur in representative government when sev- 
eral representatives of separate constituencies may join in supporting 
measures ot local or s[x:cial interest affecting their several constituencies 
or followings. But such evils arc not to be cured by abolishing repre- 
sentative government, or by substituting one representative body for 
another. They should be controlled by publicly confronting the repre- 
sentatives with the interests of the public at large. Too often such inter- 
est finds no advocacy because the local political or special interest is 
organized and the general interest is not. 

It is therefore proposed to create a responsible, independent commis- 
sion concerned with the welfare of the whole city, to advise and report 
upon all questions affecting the growth of the city, including the expen- 
diture of capital funds, changes in zoning, and changes in the city 
map. . . . The commission will report its conclusions for the considera- 
tion and action of the Board of Estimate. All proposals for improve- 
ments or for changes in the city map or zoning regulations must first 
be referred to the Planning Commission. If approved, the Board of 
Estimate may adopt them by majority vote; if not approved, twelve 
affirmative votes f three-fourths | arc required. Thus the Board of Esti- 
mate, consisting of the elected representatives of the people, is given the 
final decision as to the projects to be adopted, but the function of plan- 
ning and recommendation is given to a nonpolitical, full-time body 
whose decisions cannot be lightly overriden. 

Here was an attempt to create a rather independent planning commis- 

® Preliminary Report and Draft of Proposed Charter for the City of Nett/ Yorh, pp. 8-9, 
New York: New York City Charter Revision Commission. 1936. 
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Sion. Undoubtedly this effort was prompted in large part by the nature of 
the responsibility entrusted to the commission— planning and control of 
land use. The drafters of the city charter sought a means to prevent the 
many abuses in land use which had previously occurred. But the approach 
proved to be a negative one. When the commission sought to lay out a 
comprehensive zoning regulation, the political authorities of the city were 
not prepared to accept the program and fundamental modifications were 
necessary.’ Thus need for political leadership in planning was well demon- 
strated. The independent commission was not as independent in accom- 
plishing Its mission as might have been expected 

Departmental Planning Units. Within the main agencies of the federal 
government, several department heads have found a need for at least an 
individual adviser to help in the preparation of departmental plans.^“ In 
some departments yet another step has been taken — the establishment of a 
planning office. If a department is to play its role as an integrating force 
for the operating establishments composing it, strong central planning 
machinery is necessary Secretary Elihu Root perceived this need for the 
War Department after the Spanish-Amencan \\'ar His efforts led to the 
creation of the position of Chief of Staff and the establishment of the Gen- 
eral Staff in 1903. More recently the Department of Agriculture took a 
similar step by making its Bureau of Agricultuial Economics a central 
planning unit “ 

There are a number of organizational pioblcms connected with plan- 
ning Shall the planning agency be headed b) a single individual or a 
board’ Shall the planning agency be a single adviser or a fairly sizable 
office’ Shall it be closely tied to the chief executive or department head, 
or shall it be given some kind of protected status to encourage what has 
been called an independent point of view’ The answers which modern 
proponents of administrative management would give are clear Leader- 
ship in planning is a responsibility of the chief executive or depaitment 
head The administrator needs planning assistance which can best be af- 
forded by a single individual as head of an adequate planning unit. Only 
in this May can planning contribute its full potentialities to efficient 
administration. 

3. Plsnnixo Versls Opfritioxs 

Oppoituntties for Conflict Forty years ago, Elihu Root spoke of the 
“eternal issue of planning versus administration ” The question is indeed 

® See Tugv«ll, R G 'ImjilLiinnting dn. Gcncril Intcrc.!, PuMk Admimstmlion Revum 
1940, Vn! 1 p 32 ly 

'9 Sec Micmahon Xrthur W ind Millctt, John D, Tederal Administrators, ch 4, New 
York. Columbia University Prw, 1939 

^^Gaus, John M and Wolcott, Leon O, PuMte AdmimsUation and the Department of 
Agriculture p 311, Chicaijo Public Administribon Sctmlc, 1940 The most comprehensive 
study of the military protot\pe is Nelson, Otto L, National Security and the General Staff 
Washington Infantry Journal Press, 1946 
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eternal; no ready solution is available today any more than four decades 
ago. In its essence, the problem has two phases. One is the relationship 
of planning to operations, or of planners to administrators. The other is 
the relationship of plans to action. 

There is apt to develop in any agency the attitude among subordinate 
operating units that the stall personnel at superior levels spends its time 
developing programs which prove impractical in execution. The complaint 
may in reality be based on failure of consultation and explanation. Of one 
thing there is little doubt; all plans must be closely geared to operations. 
They must be realizable; and that means capable of execution by the oper- 
ating units. It is a matter of personal relations as well as of effective 
management for planning staffs to maintain continuing contact with 
operating personnel— to know their problems, seek their advice, and review 
proposed programs prior to action. 

Tas^ of Progressive Management. It is a fairly good rule, and one that 
should be generally observed in administrative practice, for a central plan- 
ning agency in municipal, state, or federal government, or even in a large 
department, to do as little direct planning as possible. The central unit 
should stimulate and review; it should experiment with new techniques 
and devices; it should cover subjects not within the scope of subordinate 
units. For other activities, there are reasons of expediency and efficiency 
which urge that subordinate operating agencies or units be encouraged to 
do the bulk of necessary planning. It is an indication of poor management 
when cleavages develop between planning staffs and operating officials. 

To be sure, planners are expected to be imaginative, to project bold 
courses of action, to weigh all possible alternatives. Operating officials may 
have their horizons more narrowly limited to their immediate concerns. 
Frequently they may let reasons of convenience sw.iy them against a pro- 
posed line of action because it may mean more work for them. These 
are dangers th.it must be guarded against. On the other hand, it is vitally 
important that all operating obstacles be clearly understood before a parti- 
cular policy or program is adopted. Such difficulties can be most readily 
forecast by those having operating responsibilities. Thus a balance must 
always be sought between broadly conceived goals and the practical limita- 
tions of ways and means. This is just another way of saying that the 
gulf between planning and operations must be bridged by progressive 
management. 

Planners as Administrators. The other phase of the issue between plan- 
ning and performance concerns the execution of well-laid plans. Specifi- 
cally, should planners become the administrators of their plans when 
adopted? Here again no categorical answer is possible. If there is such a 
thing as an identifiable planning mentality, it may well be that its necessary 
characteristics are different from those required to make a successful 
administrator. On the other hand, we do observe in certain agencies the 
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practice of assigning to a group of men the developing task of long-range 
plans for certain operations. Later, as the time approaches for action, the 
same people are assigned to supervise execution. Under appropriate condi- 
tions, the practice may work satisfactorily. The planners thus become 
the administrative supervisors. 

Yet, when supervisory authority is lodged in the same staff agency that 
exercises planning responsibilities, the planning function may suffer. In 
1942, before he became Deputy Chief of Staff of the Army, General Mc- 
Narney told a Senate committee that the General Staff of the War De- 
partment had taken on so many administrative duties that its planning 
work had suffered in consequence.^' The answer in this case was to set 
up three great commands to exercise virtually all War Department functions 
in the United States and so free the General Staff of its burdensome coor- 
dinating |ob There is always a danger that a planning unit may find ad- 
ministrative supervision of day-to-day work more tangible and more inter- 
esting than planning. This is especially apt to happen if there is no other 
agency for exercising the necessary measure of supervision. Certain it is 
that ability as a planner is nor sure proof of administrative capacity. The 
combination of the two tasks m the same individual or agency is not a 
foolproof method of uniting planning and operations. 

Practical Test of Planning. Plans should be intended for action. When 
approved, and when the necessary funds are made available, a set of plans 
must next be earned out. Action accordingly follows after the planning. 
Much of the success in operation depends upon the thoroughness of the 
plans. And purposeful administrative activity depends upon advance prep- 
aration. There is no inherent conflict between planning and operations. 
The two arc inexorably entwined, w 

David Lihenthal, chairman of the Tennessee Valley Authority, men- 
tions with some pride that nowhere on its organization chart will thr 
sti'd-nt find a Denirtment of Socnl Planning, and that there is no TVA 
“plan.”” Yet he admits that TVA is a planning agency. "The TVA idea 
of planning sees action and planning not as things separate and apart but 
as one single and continuous process.”''' Mr. Lihenthal goes on to argue 
that the development of a region is a course of action. He acknowledges 
that TVA has made many plans, but he also emphasizes the authority’s 
responsibility for action in the following words: 

In the TVA the merging of planning and responsibility for the carry- 
ing out of those plans forces our technicians to make them a part of the 
mam stream of living in the region or community; this it is that breathes 
into plans the breath of life. For in the Tennessee Valley the expert 
cannot escape from the consequences of his planning, as he can and 

Senate Committee on Militarj Affairs, Hcanng! on a Bill to Bsttbltsh a Department of 
Defenie Coordination and Contial, p 13, 76th Cong . 2nd Scss , March 6, 1942 

t* Lihenthal, David E, TVA — Democracy on the Match, p. 192, New York: Harper, 1944 
WZiifl.p. 199. 
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usually does where it is disorced from execution This has a profound 
effect on the experts themselves. Where planning is conceited of in 
this w ay, the necessity that experts should be close to the problems with 
which they are dealing is evident *■'’ 

Planning Through Action Agenaes. Mr. Lilienthal is not arguing 
against planning. Rather, he is emphasizing that planmng should be done 
by action agencies or action units. His position is a strong one. His 
case can be applied to a large department as well as to TVA in its rela- 
tions to the government as a whole. There is good reason indeed why the 
primary responsibility for the preparation of plans should be placed upon 
operating officials. But usually they will need to have specially designated 
personnel to develop the plans. And all the plans must be put together as 
a whole. 

Although Mr. Lilienthal does not say so, we may presume that the TVA 
board and its general manager found that they themselves could put the 
plans of operating officials together. Hence there was no need for central 
staff planners m TVA. Nor does Mr. Lilienthal deny that TVA plans 
must in the long run be made to harmonize with the plans of the federal 
government as a whole However, it is advantageous and desirable to 
leave a maximum measure of planning responsibility to operating agencies 
or units, and to encourage close relationships between planning specialists 
and those who will direct the execution of plans, - 

4. The Requirements of Punning 

Long-Range Versus Short-Range Planmng The question of whether to 
place emphasis upon long-range or short-range planning is very similar to 
the issue of the relation of planning to operations Students of administra- 
tion have noticed a tendency m many agencies to concentrate attention 
upon matters of short-range concern, to the exclusion of any interest in 
longer-range goals. No doubt this practice reflects m part the interest of 
administrative officials in action; they want to see something happen — ^and 
soon. It also discloses a natural responsiveness to legislative attitudes; 
lawmakers do not look with fond eyes on long-iangc planning by the 
executive branch. Furthermore, it reveals that the postponement of thought 
about long-range goals may often result from the pressures of the current 
job. 

This kind of tendency can arise even m a planning agency. For exam- 
ple, the New York City Planning Commission had a Division of Master 
Plan with two mam duties- first, long-range concern with the future physi- 
cal improvement of the city; second, the current job of pieparing reports 
on proposed building sites foi immediate construction, reviewing assessable 
improvements, and commenting on the proposed sale of city properties. 
The staff of the division was not large enough to permit adequate efforts 

p 201 (In pcimisMon of the publuher) 
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on both jobs. As a result, the current work was done, and the long-range 
planning neglected. The eventual soluDon in this case was to take on one 
additional engineer to routinize the current work by devising “stock” com- 
ments and forms, and to set up a separate section to concentrate upon the 
long-range master plan. Isolation of the long-range planners was avoided 
by short, informal staff conferences held each day within the division. This 
change evidentlv achieved the desired results 

Ideally, there should be no conflict between short-run and long-run 
planning. The two again are interrelated. Short-run plans must be part 
of a long-range objective, if the work when accomplished is to have any 
meaning A new, wide street laid out to the edge of a city, built to haul 
much traffic, will be of little use unless it is connected with main roads and 
unless the city grows in that direction. A plan for the expansion of a 
manufacturing plant will be of little value unless there is a sustained 
market demand for the product when made. There is no point in develop- 
ing harbor facilities unless there is also a longer-range plan for moving 
increased tonnage through the port. 

At the same time, the determination of short-run programs is the 
occasion for reviewing the adequacy of long-range plans and for modify- 
ing them to meet current conditions. The desirable connection is exempli- 
fied in current capital budgeting practices m our more advanced cities 
The usual practice is to adopt each year an annual program of capital im- 
provements, but simultaneously to furnish a plan for desirable improve- 
ments over the next five years. Each year a current program is presented, 
and another year added to the long-run plan. The National Resources 
Planning Board followed the same practice from 1940 to 1942 in presenting 
a six-year program of construction to be undertaken or financed by the 
federal government. Generally speaking, it is the task of competent manage 
ment to make certain that a proper balance is maintained between short-run 
and long-run planning. 

Planmng Personnel. The president of a large company once remarked 
that there are only a few men in any organization to whom planning re- 
sponsibilities can be entrusted Most people, he observed, are frightened 
when asked to look ahead and prepare for future activities In other words, 
this executive was convinced that there was a special type of personnel best 
suited for planning. 

Unquestionably, there are certain attributes which are desuable in a 
planner He must be imaginative, broad-visioned, willing to explore new 
and unusual conceptions, free from prejudice about basic goals. He must 
be objective, thorough, flexible. He should be willing to canvass alterna- 
tives and forecast probable results without extravagant optimism or pessim- 

Ui See Uocrai, A Andrew, "Organization of a City Planning Department for Current and 
Longterm Activities,’ Report No 21, Case Reports in Public Aimmstration, Vol I, Chicago 
Public Administration Service, 1940 
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ism. He must have techmcal competence in his field of work. He must 
not be afraid of details. He must have a mind which quickly perceives 
interrelationships between various programs of action, and fits pieces to- 
gether into a harmonious whole. He must be able to get along well with 
others throughout the organization. In other words, he must be a good 
staff officer. All these characteristics are desirable m planning personnel. 

To be sure, it is easier to state these general qualifications than it is to 
measure them In large part, the personality traits just described can only 
be judged subjectively A chief evecutive or administrator will have to 
decide which prospective candidates possess the desired combination of 
characteristics for staff leadership m planning. This is merely a way of 
saying that few selections by an admimstrator arc more important to the 
success of his enterprise than the designation of his chief planner. It is a 
vital choice, and not one to be made hastily or casually. 

Because planning is so intimately allied with questions of major policy 
and decision, it is frequently believed that the planners must necessarily 
be political officers. Presidents and department heads are usually expected 
to draw their close advisers from among their personal confidants or politi- 
cal associates. This practice has its advantages It brings new backgrounds 
and points of view into the public service It often helps to ensure loyalty 
and full trust between the administrator and his advisers 

The defects in this practice, however, are equally obvious. The new- 
comer must take a long period to become fully acquainted with the agency 
where he is assigned. He must learn the full impact of present programs 
and the probable repercussions of change. More than this, he must be able 
to command positive reactions all the way down the administrative hier- 
archy. He has to be very sure of himself and well versed in administrative 
practices to achieve so much. 

If the administrator seeks his planning advisers from within the ranks 
of the permanent civil service, he will gain the advantage of having indi- 
viduals with a full knowledge of personalities, programs, and problems 
peculiar to the particular department Today, in the federal government 
and in most states, our departments ore so large that many different points 
of view and types of individuals are to be tound within them It is likely 
that an agency head can find, without too much difficulty, the civil servant 
upon whom he will be willing to lely heavily as a planning adviser. 

Yet if a civil servant is to fill such a position, he must inevitably associate 
himself with the policies of his chief. When those pohaes are changed 
by a successor, the planner is likely to go too Must the price for direction 
of planning activities be eventual severance from the public service? It 
would seem desirable to develop some arrangement whereby civil servants 
might hold higher posts like this under one political leadership and in case 
of change be returned to their earlier duties or other responsibilities. For 
instance, it was found a few years ago that the Post Office Department was 
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largely managed by the deputy assistant postmasters general and the chief 
inspectors, who were drawn from the ranks of the department but who 
tended to shift with changes in departmental leadership.” When replaced, 
a deputy assistant postmaster general went back to his previous position. 
While this arrangement had its defects, it might serve as a precedent for 
application to planning personnel. 

Another question is whether special efforts should be made through 
civil service procedures to recruit specialized personnel speafically for staff 
work in pkinning agencies. The answer would appear to depend upon the 
characteristics of individual agencies If the tendency for public agencies 
to seek young technicians in many different fields for operating and man- 
agement jobs should continue, there would be no reason to advocate any 
special approach for the recruitment of planning personnel. The scope of 
the professions now recognized m the merit system should be sufficient to 
meet planning needs. We must remember that planning is a management 
function; it is a technique, a method, an attitude. It is not some special 
body of knowledge. Planning is performed as a phase of operations in 
various fields. We should continue to seek general professional competence 
first, and then look for the individual with the peculiar personal quahfi- 
cations and inclinations which make him suitable for the planning staff 
of an agency 

Plannwg Techniques. Research and planning are not synonymous; 
rather, the two are complementary. Careful collection of all available in- 
formation and analysis of past trends usually precedes the formulation of 
future action. Planning is this second step— the formulation of future 
•action to attain desirable ends. 

One method of procedure m planning is to begin with certain standards 
of attainment in a particular field. If a standard is available, it may be used 
as a measuring rod in determining what we have as contrasted with what 
IS desirable. The difference, or “gap,” is an indication of what we have to 
do. The final step is to lay out a program for achieving the desired stand- 
ard. Another wav of stating the same procedure is' (1) to determine the 
objectives; (2) to measure the distance between the present status and the 
objectives; (3) to determine the program for realizing the objectives. 

In Its last year, the National Resources Planning Board experimented 
with the latter approach in several different fields. For instance, the stand- 
ard of nutritional need was used as a guide to land-use planning in agri- 
culture. The objective was an Amencan population provided with an 
adequate and properly balanced diet. The science of nutrition had reached 
a point where it could say with precision what an adequate and balanced 
diet is. Diet needs per individual for different types of food, multiplied 
by total population, gave the objective in quantitative terms. This objec- 


rr Sec MnemnhoR and Millrtt, op. ctl. in note 10, p 36. 
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tivc in turn was translated into acreage requirements. Required acreage 
compared with existing acreage indicated broadly the “gap” to be bridged 
in obtaming agricultural production for an adequate food consumption. 

The same approach was used for public libraries With the assistance 
of the National Resources Planning Board, the American Library Associa- 
tion undertook to formulate standards for public libraries.^® Comparison 
of existing library service with these standards supplied a basis for prepara- 
tion of a program to realize the standards. 

The principal mechanism of urban land-use planning has long been 
the master plan, svhich is designed to present the current conception of 
long-run city development More specifically, it presents an estim.ate of 
needed capital improvements This means, of course, laying out the ex- 
pected population grosvth and shifts within a city, and then providing the 
facilities to meet the anticipated needs. It implies some standard for in- 
dicating needs in schools, parks, fire houses, streets, sewers, water mains, 
and all other municipal facilities “ The m.ister plan also shows all existing 
public structures. In short, it is expected to provide the basic data for a 
capital-improvement budget for a aty Unfortunately, few cities in the 
United States have ever developed even a good approximation of a master 
plan. Much improvisation still passes as city planning 

For many years the United States Forest Service has used a forest man- 
agement plan as its basw planning program Under this program, each 
supervisor of a forest keeps an up to date local forest man igcmcnt plan for 
his area. This plan divides a forest into vvoikmg circles For each circle 
there are data about topography, number of trees, and rate of growth. 
The plan then indicates the silvicultural system or the genetics and ecology 
of tree giowth, the timber yield, the policy on umber sales, the selection 
of areas to be cut, and the annual permissible cut The forest man igemcnt 
plan became the basis in turn for a region il management plan, which was 
incorporated into a national m inagemcnt plan Thus the Forest Service de- 
veloped a program for its work in forestry operation 

There are various techniques for planning, but they have in common 
the collection of relevant data on which to build a program for realizing 
specified objectives Whitever techniques are cmplo,ed, planning must 
look forward; it must propose desirable action The more concrete and 
detailed the progrim, the better has been the planning And this means 
inevitably more efficient administration Studies in themselves are not 
plans. The planning job is not dene until specific and detailed programs 
have been worked out The plans should be in such condition that operat- 
ing officials could begin immediately to carry them out 

See Poitwai Shtndatdt fot Puhuc uNattcf ChiCT/yn Amcncin T ihnry Assocntion, 1943 
^ See, for cxnmplc, ‘ Prclimimrs Report of the Committee on Park and Recreation 
Stmdards," in Plannwg, 1913, p 106 /?, Chicip? Amcnuin Socictv of Planning Ofliaals, 
1943. 
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Public Relations of Planning. The final problem of planning is getting 
the program across. As we saw, planning is a responsibility of the top 
administrator. It is his duty to present the program to the chief executive 
and to the legislature. He is the advocate. The technicians who may have 
prepared the data are only members of his staff. 

Yet the administrator must naturally be concerned about the public re- 
percussions of a program he accepts. This has led many planners to feel 
that they must themselves cultivate outside sources of support. Certainly 
it may be contended that planners should consult many different groups 
in framing proposals. A sense of participation may encourage some in- 
dividuals and groups to endorse later plans. There is much room in the 
planning process for advisory committees as well as for extensive consul- 
tation with citizen and interest groups^^ 

Some chief planners have found it desirable that they themselves serve 
as intermediaries between their technical staffs and the public. They have 
feared that their “experts” might frighten or upset the average citizen or 
legislator. So they have been the filters for presentation of data and pro- 
posals to the outside. There is much to say for this practice. Chief planners 
must also supply the links between their rechnicians and the political head 
of the agency — a task requiring considerable skill in communication and 
interpretadon. 

I Planning, viewed from the angle of its concrete end-product, leads to 
a selling job. The planning personnel must be prepared to help in the 
process of sale. The burden of getting programs accepted cannot be left 
solely to the responsible political chief. While the planner must make it 
clear that he is not the official responsible for determining policy, he must 
assist in showing the grounds which make a program desirable. It follows 
that for many reasons planners, because they are planners, cannot afford 
to ignore the public-reladons problems inherent in their job.^ 

Summary. Preparation for aaion is a vital— indeed an indispensable- 
part of administration. It is the first responsibility of management. Many 
other phases of management must flow in turn from planning. Particu- 
larly, budgeting is very closely tied to planning, for the budget is merely the 
fiscal expression of work plans.^ Organizational planning follows the 
tasks laid out for an agency. Planning covers many fields — conservation of 
natural resources, land use, public works, economic development. An ad- 
ministrator, to perform his planning responsibility, must have the necessary 
staff whose head works in close personal relationship with him. Planners at 
the higher levels in the administrative hierarchy have a management job 
to do. They have to stimulate planning by other staff and operating agen- 
cies or units, in order to ensure that plans arc in balance, that synthesis has 
been achieved, and that all aspects have been fully considered. Planners 

^Scc Walker, Robert A., “The Relation of Budgeting to Program Planning," Pahlic 
Administration J^evicio, 1944, Vol. 4, p. 97 
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must prepare plans themselves in those fields where there is no operating 
agency. Planning and operations should not be regarded as being antag- 
onistic. Rather, they should be considered as interlocking and as repre- 
senting succeeding phases of administrative activity. So also short-range 
plans should be carefully geared to long-range objectives. Planning tech- 
niques should be designed to lay out work programs for meeting deter- 
mined goals. Capital budgets and current operating budgets should be 
phases of these techniques. 

Personnel engaged in planning should be carefully selected for technical 
competence and ability to think ahead in original projections. Planning 
requires careful definition of objectives, wherever possible in quantitative 
terms, on the basis of an inventory of present status and resources and aim- 
ing at a program for realizing these objectives. Consultation with various 
interested groups is an essential part of this process. Well-defined object- 
ives— a clear comprehension of goals— means purposeful administration 
accompanied by the least possible loss in wasted effort. 
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Working Concepts of Organization 


1. The Architecture op Organization 

Terminology7 Organization is the method of dividing up work. It 
rests upon two basic conditions. First, organization implies that there is 
a job to be done. Second, division of work becomes necessary only when 
.1 number of individuals are involved in accomplishing a particular job. 
In a relatively simple situation, o rganization may be informal_and .even 
imp licit. It may depend upon tradidon or habit. As the job becomes larger, 
.IS the purpose becomes more complex, as the number of people performing 
the job increases, organization tends to be more exactly defined. 

When we use the word “organization,” we shall have in mind a rather 
restricted and particular meaning. We are not concerned with the organi- 
zation of government as a federal republic, or with its legislative, executive 
and judicial branches; here we are not dealing with basic theories about 
political structure. Nor are we touching upon the organization of society 
into family units, social groups, or economic associations. Our concern 
now is with specific work undertaken by government, whether federal, state, 
or local. Many of the considerations to which we have to pay attention 
hence are also applicable to business enterprise, and likewise to undertakings 
such as hospitals and schools. Organization, for our present purposes, 
refers to the structure developed for carrying out the tasks entrusted 
to the chief executive and his administrative subordinates in government. 

It is customary to point out that organization has grown in importance 
with the increasing specialization of individuals. Division of labor, for 
example, was a basic factor in industrialization. We found that productive 
output increased with specialization. But specialization required organi- 
zation, since all effort must add up to the desired output. We do not get 
a suit of clothes unless the cutters use a suit pattern in cutting the cloth 
and the sewers know the particular parts to sew and in what order. If all 
the workers sewed sleeves, there would be no suit. So we must have 
- workers who sew sleeves, and others who sew coat seams, and still others 
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who sew the trousers. The work of each must be thus systematically al- 
located in order to achieve the desired product. 

Over the years we have developed a number of definite conceptions 
of the ways in which work can and should be divided. To be sure, we are 
a long way yet from final and conclusive answers to all organizational 
questions. There are differences of opinion about many particular phases 
of organization. There is ample room for experimentation in organizational 
relations. Administrative structure is not .static. New ideas bring new 
trends in organization. Yet there remain certain fundamental concepts in 
organization svhich all should understand. Phrases like “bases of organiza- 
tion,” “unity of command,” “hierareby,” “decentralization," “staff and' 
line,” and “span of control" have rather definite meanings. It will prove 
useful in the present chapter to review briefly these working concepts of 
organization. 

Bases of Oreanizati on. Students of organization usually recognize four 
different bases for organizations, in the sense of different methods of dividing 
up a ]oR These are; function or purpo.s e, process or pro fessio n, cl ientele o r 
c ommo dity, and area. Qj .'f ~ ~(^J 

Function or purpose is fairly easy to define. Education of children 
through a public school system is a particular function or purpose which 
an agency may be established to perform. The conduct of foreign relations, 
the collection of taxes, the operation of a navy, the provision of public 
assistance to the destitute, the disposal of garbage and refuse— all of these 
are functional definitions of administrative jobs. Within a particular 
field, too, such as public welfare or social security, the component parts of 
governmental activity may be divided functionally, as between unem- 
ployment insurance and what we used to call relief. On an assembly line, 
in much the same way, the job of putting together an automobile is broken 
up into various functions. The wheels and then the engine are attached to 
the chassis, the body and fenders are added later, and finally the completed 
automobile rolls from the assembly line. Each man along the line has 
performed a particular function, such as fastening on a wheel or connecting 
a driveshaft. 

Fun ctional divis ion of duties or division by purpose is perhaps the m ost 
common of all metfioHs of promoting speejalization. There are many who 
maintain that it is the only efficient method, sinc~it alone prevents dupli- 
cation and conflicts between the work of various individuals. Whether 
this be true or not, functionalization is readily apparent in most large 
organizations. 

Process as a b asis of organization is somewhat mor e difficult to defin e. 
Often it is identified with a profession such as Engineering, or with a tech- 
nique such as accounting. Medical care wherever provided— whether 
in schools, in health centers, or in hospitals— may be regarded as a process 
rather than as a function. Legal departments in government— federal, state. 
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and local— are of a similar character, although they are cbsely related to the 
function of law enforcement. 

Pr ocess or profession is likely to be found more commonly as a basis 
of staff organization than as one of line organization. This is a distinction 
to wETch’ we shall return later. It is sufficient here to note that some con- 
fusion results when we try to define process as a basis for allocating work. 
It is not always easy to draw a line between function and process. If a 
distinction does not readily appear, it may be just as well to consider the 
two as one. 

Clientele is much more easily identified as a way of dividing up work. 
The Office of Indian Affairs in the Department of the Interior is a good 
example. This office must provide education, welfare, and other services 
for a particular group — the American Indian. The Department of Labor 
also is supposed to recognize a very important clientele, the labor element 
of our population as contrasted with professional and managerial personnel. 
The Children’s Bureau is yet another illustration of clientele as the basis of 
establishing a particular organization. A hospital for the mentally ill looks 
toward a particular clientele, as does a school for the blind or deaf. The 
Veterans Administration is a further example. Any analysis of administra- 
tive structure will quickly reveal many instances where clientele has been 
the basis for determining institutional responsibilities. 

Commodity differentiations used for organization are similar to those of 
clientele. In any procurement operation some breakdown by commodity 
may be expected, In the War and Navy Departments, supply activities are 
divided along commodity lines, guns and ammunition being purchased and 
stored separately from construction equipment, aircraft, medical supplies, 
communications equipment, and general supplies. 

Finally, the place where a job is done— that is, the area— may be a primary 
basis for or ganizing .activities. The geographic factor is very important in 
administration jTtwHI be separately discussed in connection with decentrali- 
zation. By their very title, distritt offices suggest the geographic definition 
of duties. The Division of Territories and Island Possessions in the Depart- 
ment of the Interior is an establishment that deals with the problems of 
particular areas. Within the War Department structure, the military post 
in the field has long been the center for a number of different activities, all 
tied together by the geographic fact of their location. The Tennessee Valley 
Authority is an outstanding example of an organization established to 
perform several different functions in a designated area. 

Choice of Basis. Enough has been said to afford some general under- 
standing of the different alternatives available for designing organization. 
Each^s its advantages, but each presents particular problems.^ It is 

3 good summary of the advantages and disadvantages of these bases of organization 
see Gulick, Luther, “The Theory of Organization," in Gulick, L. and Urwick, L, eds.. Papers 
on the Science of Admimsiration, pp. 21-30, New York: Institute of Public Administration, 
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not necessary to debate relative merits in order to gain a fundamental appre- 
ciation of organizational problems. No one has yet given us conclusive 
evidence that would enable us to say that there is but one best way to 
organize for action. There are — as we have seen— four different ways, and 
one may present compelling arguments in a given situation. The key lies 
often in the situation, or rather in a thoughtful appreciation of the total 
line-up of relevant factors. 

It IS not always recognized that all of these methods of organizing work 
may be employed in one agency, at succeeding levels m the division of 
work. One example may be cited. Under the work relief program of the 
federal government from 1935 to 1942, the first breakdown below the level 
of the national office was geographic — by state boundary lines. Status as 
an organizationally separate state was granted to New York City. Within 
this quasi-state office at one time were four so-called operating divisions’ 
Operations, Women’s and Professional Projects, Employment, and 
Finance. Operations referred to construction projects; in essence this 
entailed a process. Women’s and Professional Projects, on the other hand, 
was a division based on clientele, on the type of person employed. Employ- 
ment involved the function of determining who was eligible for work and 
assigning those eligible to various projects. Finally, Finance was largely the 
internal job of keeping project accounts and preparing payrolls for the 
workers. This too could be called a process, or, if we choose, a function. 
Thus a whole criss-cross of organizational patterns was to be found in this 
one agency. 

Nor IS such a situation unique. Indeed, we may expect to find it in 
any large-scale enterprise. A combination of organizational patterns does 
not in itself suggest an undesirable or inefficient structure. It may rightfully 
demand careful scrutiny with a view to simplification However, we can 
not automatically s,iy that an organization which employs more than one 
basis for its division of duties is a faulty organization. Our analysis must 
be more penetrating and conclusive than that. 

D ynamics and Rigidities. As the United States expanded from east to 
west, and as its population Increased sevenfold in one hundred years, the 
work of Its administrative agencies likewise expanded. The changing na- 
ture of governmental activities — particularly in depression and in war — 
brought about a further increase in administrative work. Some work begun 
many years ago has become less important, if not completely obsolete. Both 
aspects of the development entail alterations in organizational structure 
to meet new conditions. Shifts in emphasis usually mean shifts in 
organization. 

Yet there are certain important elements of rigidity in administrative 
structure that should never be overlooked. The history of attempts at gen- 
eral administrative reorgamzation of the federal government from 1909 to 
date reveals this fact only too clearly. Many agencies have cultivated very 
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dose relations with particular interest groups. These groups in turn have 
opposed any move which could he interpreted as tending to diminish the 
importance of their favored agency— or impairing their own influence upon 
its policy. Interagency jealousies also played their part in preventing 
organizational change. For example, the rivalry and even hostility between 
the National Park Service and the United States Forest Service were 
notorious in Washington ever since the Ballinger-Pinchot controversy 
of 1909. This feud may have been one of the obstructions in the path of 
reorganization proposals in 1923 and in 1937, because forestry enthusiasts 
feared that the Forest Service might be transferred to the Department of 
the Interior and merged with the Park Service. 

Moreover, few administrators face the problem, or the opportunity, of 
organizing their agency from scratch. Only when a new agency is set up 
to undertake a new job does the head and his assistants have to decide what 
factors shall govern the division of labor. Most administrators inherit an 
agency, complete with its existing structure, history, and traditions. 
Organization.tl change then becomes difficult to achieve. Frequently it may 
take a long time and a gradual program in order to realize the desired 
organizational pattern. It makes little difference that the nature of an 
agency’s work may have greatly changed over a period of years. Corre- 
sponding alterations in structure which emphasize the new jobs and 
c^olidatc the less important ones are not easy of accomplishment. 

P olitical Factors in Organization. The relative immobility of many so- 
called old-line agencies ^^ne reason why chief executives often prefer the 
creation of new agencies to carry out new tasks rather than to entrust the 
additional programs to an existing agency with its settled way of thinking, 
its already solidified clientele, and its fixed organizational traditions. Rea- 
sons of general administrative logic may suggest that related duties should 
be assigned to an agency possessing some “know-how." Reasons of high 
policy may dictate the exact reverse. There is, in faetjo purely adminis- 
trative or organizational answer to this situation. ^ 

Unfortunately, organizational theory does not ordinarily recognize jhe 
p ersonality factor . InTeality, this is apt to he an important if not a con- 
trolling consideration in determining the organizational structure of any 
agency. The desire or need to accommodate a certain individual may lead 
to modification in structure simply for the benefit of that individual, or 
because consideration accorded him may secure more important advantages. 
It has happened, for instance, that the entire field organization of a great 
agency was adjusted to one top man who insisted that he could “work” only 
in a direct command relationship to field installations. Many a reorganiza- 
tion has been vvrecked on the reef of personality. The student in the class- 
room or the writer on organization may pretend that personality factors are 
unimportant; the administrator, in determining organizational structure, 
may ignore them only at his own peril. 
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We may hear someone say, upon looking at an organization chart, “It 
may work; it all depends upon the individuals who are assigned to run it.” 
In the present state of our knowledge about public administration, it is 
probably as sound to pick key individuals and build the organization 
around them as it is to establish the administrative structure and then seek 
the individuals to fill the key posts. Of course, the first alternative would 
not commend itself when there is likelihood of continued turnover in the 
key positions. 

To repeat, there are at least four different ways to divide up any major 
job, and all four may be used at various levels in the same agency. No one 
way is necessarily the best. It is vital, however, that the organizational 
pattern be clearly explained to all who are expected to help make it work. 
The personnel must understand how the job is divided and how the parts 
fit together. Without this, no structure can accomplish its purpose 
successfully. 

2. Lin e and Staff 

In 1927, William F. Willoughby of the Institute for Government Re- 
search pointed out a “fundamental distinction” bet ween the functiona l and 
the institutional activities of governmental services." Functio nal act i vitie s, 
he" said, are those an agency is expected to perform — in other words, the 
objec^ves of the agency. Institutional activities are the work that must be 
done in order to kee^ the agency in operation. 

This distinction is similar to another one often made by writers on 
organization; it is the distinction between line and staff. Both words have 
a military origin, although they are now employed generally in civilian 
as well as military administration. 

Meaning of Line. The word “line” is fairly simple to define. It refers 
to what in military practice is termed the “c hain of cornmand.” Line means 
the subo rdina te division of operating responsibility. Thus, in the federal 
government, we say that "the line Tuns from ttlF President to department 
heads to bureau chiefs, and so on downward. Or when the Federal Seeurity 
Agency was set up, the line included the administrator of the agency, the 
Social Security Board as a directing unit, its executive director, the chiefs 
of the Bureaus of Old-Age and Survivors Insurance, Employment Security, 
and Public Assistance, and their operating subordinates. Or in a tactical 
military organization, the line is made up of the army commander, corps 
commander, division commander, regimental commander, battalion com- 
n I ' company commander, and platoon leader. 

Cciii' 1 a,, about the bases of organiration would be more clearly under- 
stood if . were emphasized drat they co pcern the division of duties in 
the lin e. Ope rating resp onsibiliti es m ay be arranged functionally or by 
purpose, by process or profession, by clientele or commodity, or geographi- 

2 Willoughby. W. F., Principles of PuMic Administration, p, 105, Washijiiton; Brookings 
tnstirutioo, 1927. 
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cally. The line is simply the array of the various succeeding specializations 
i;eccssary in accomplishing the task an agency exists to perform. 

^ Mea ning of S taff. Staff, on the other hand, is a more complicated con- 
ception. Many different definitions have been attempted.® The customary 
starting point is to say that the staff is merely an exte nsion of the personali ty 
of the administrat or. The job of management — thaT is, of the administrator 
—has been set forth in thb specially contrived word POSDCORB.'* JThese 
are the initial letters-for plfnning, organizing, staffing, directing, coordinat- 
ing, reporting, and budgeting. Here, it is said, are the essentials with which 
the administrator must work. The u nits which are set up to assist him ^ in 
that work are staff agencies. 

It is customary in all writing about staff to point out that the operator 
at or near the base of the organizational pyramid needs no or little staff 
assistance. The foreman is his own staff. The superintendent of a depart- 
ment in a plant may have only an assistant or two. The plant manager, 
on the other hand, may have a number of persons organized in various 
units to help him. Those familiar with tactical military organization know 
that as the progression climbs upward from platoon leader to company 
commander, to battalion commander, to regimental commander, and to 
division commahder, the staff organization becomes larger and more fully 
developed. Thus in all administration it is apparent that the greater the 
organization and the more jobs it has to do, the more staff assistance the 
administrator must have. 

Since staff agencies exist to help the administrator, it is frequently 
said that they perform their work in his name only and hav e no com mand 
autlwrity of jheir _own. All power to issue orders rests with the admin- 
istrator. The staff simply prepares matters for his action; it does not issue 
commands of its own. This is supposed to be basic. It is also pointed out 
that the sta ff does not ope rate; it only plans, advises, suggests, and assists. 
Execution is left to othersj that isithgjine. 

These qualifications of staff have their importance, but they are unduly 
simplified as just stated. Staff activity is not so easy to define or to limit. 
Staff agencies or units often do issue orders which the administrator never 
sees, even though they will reflect his interests. Sometimes relations between 
staff units at various levels of the organizational hierarchy are very close, 
and it would be presumptuous to say that the higher units in actuality are 
not “operating.” Sometimes the mass of recurrent work done by staff units 
is hard to differentiate from “operations.” 

Moreover, there are at least three different types of staff work. Perhaps 
we ought to say that there are four, and call planning a separate category of 
staff activity. When there is a central planning agency in which is concern 

Urwick, Lyndall, "Organization as a Tcchnicai Problem,” in Gulick and Urwick, 
op. cit. in nott 1, p. 49 ff. 

*Scc Gulick, ihid., p. 12 g. 
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trated most of the long-range and short-range preparation for action, then 
we may rightly refer to planning as a major— and separate — staff activity. 
The previous discussion of planning has emphasized. the crucial importance 
of this phase of administration. Accordingly, planning should be under- 
stood as one part of the staff job. 

Staff Activities Inherent in Administration. Apart from centralized 
planning, there remain three other kinds of work which often are called 
staff. Clear distinction between them will prevent much confusion. One 
kind is inherent in all administration. The most outstanding examples are 
budgetit^ and personnel activities. Every manager in public and private 
enterprise usually must prepare in some form an estimate of the financial 
cost of his work. This becomes a highly specialized job at the higher levels 
of administration. So also with personnel management. No work can be 
done without the people to perform it. Finding, obtaining, placing, and 
keeping the people needed on a job is a continuing concern. No staff work 
is more perennially a problem for the administrator than budgeting and 
personnel. This work weaves back and forth through all administration, 
at almost any level. 

Other activities may be placed in the same category. Public reporti ng 
and p ublic r elations surely belong here, but they are less well r ecognize d 
as such and much less formalized in procedure than budgeting and per- 
sonnel. Nonetheless, external relations with the public are implicit in much, 
perhaps all administration. Sometimes the top administrator handles this 
business directly, while his subordinates play only supporting roles. 

Ce ntral Se rvice Activities. Another type of staff work is a central service 
job for the benefit of all parts of an organization, or those carried on in the 
same vicinity. Thus there may be a central reproducing plant for photostat- 
ing or otherwise duplicating materials. There may be a central garage 
or warehouse. There may be centralized procurement of the supplies 
needed in running the agency, such as desks, paper, and typewriters. There 
may be mail and messenger services to provide. These are the so-called 
institutional activities of an administrative agency in the proper sense. The 
degree to which such work should be centralized is an important question 
of management which we need not debate here. The point is that exten- 
sive services are involved in running an organization; they may be central- 
ized in order to make the fullest possible use of specialized facilities and 
personnel. When such services are centralized and performed under the 
supervision of the top administrator, the combined unit is often called a 
staff facility. It is sometimes also described as an “auxiliary" establishment. 

Functional and Operating Staff. Finally, there are staff units created 
to guide or coordiiate activitiei'performed by operating units. This work 
depends entirely upon the tasks of an administrative agency and its primary 
basis of organization. Thus, in the Washington office of the Forest Service 
we encounter divisions of timber management, range management, wild 
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life management, and fire control.® The divisional designations refer to 
functional specialties in the Forest Service whose operating responsibility 
is nrganived geographically. Similar .staff units are not likely to be found 
in many other agencies. In the Work Projects Administration, however, 
which was also organized geographically, there were functional specialists 
for educational projects, engineering projects, recreational projects, and other 
types of activity. In the Army Service Forces of the War Department, 
where procurement operations were divided basically by commodities, func- 
tional specialists dealt with purchasing policies, expediting of production 
and storage. 

Such supervisory or coordinating staff activities in an agency are deter- 
mined by the common threads which run through the operating units and 
by the decision to recognize some of these threads for uniform management. 
In the main, the specialists in particular elements of administration are 
likely to be the staff personnel with vital coordinating work to be done in 
major operating fields. They are concerned with the substantive work to 
be accomplished, and hence have assignments that vary with the agency. 
They are nonetheless staff, even when called the “functional” or “operat- 
ing" staff in order to differentiate them from those who perform central 
services or budget and personnel work. 

One other point needs to be made about staff activities. Some agencies 
permit cleavage or hostility to develop between staff and operating units. It 
must always be remembered that subordinate managers who direct the 
work are also advisers to the administrator. The latter does not look to 
his staff alone for counsel; he should and docs look also to his subordinate 
managers or operators, since they too are expected to sec the work not 
merely in its component parts but as a whole. Staff specialists and operators 
both make up an organization. They must work together.” 

3. Tm Ques t of Org anizat ional Unity 

“ Hinarchy and Span of Control._Someiimes administrative structure is 
described as .pyramida l. This is merely another way of expressing the con- 
ception of hierarchy. As already indicated, organization begins with some 
broad purpose to be accomplished, and proceeds by dividing the job into 
various component parts. As each new subdivision is created, the number 
of parts multiplies. Fro m one person at the top, t he organizational struc- 
ture breaks down into various superintendents, the n to foremen or s uper- 
visors, and finally to workers— the base of the triangle. This has been called 
the “scalar” process or principle in organization. 

® See Loverid^e, Earl W. and Replingcr, Peter, "Washington-Ficld Relationships in the 
Forest Service," in Washington-Ficld Relationships in the Federal Service, p. 23 ff,, Washington; 
Graduate School of the United States Department of Agriculture, 1942, 

aSt-ff officers need a clear understanding of the personal and psychological demands 
inherent in their role. For an excellent statement of how a staff officer should act, see Bellah, 
Lt Col. James W, "Staff Officer,” Infantry foumal, 1944, Vol. 55 (No. 2), p. 43 g. 
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The Catholic Church has long afforded an excellent illustration of 
hierarchy. At the base of the structure is the parish priest. Above the priest 
IS the bishop of the diocese; in turn a number of bishops are grouped under 
an archbishop; and finally over the archbishop is the Pope in Rome. 
The triangular infantry division used as the basic tactical organization 
by the United States in World War II is another example of hierarchy. 
Four companies made a battalion, three battalions a regiment, and three 
regiments a division. 

Hierarchy means the er oupin g of units into a iMger unit foi duec 
tion and control of activities. It is the method whereby the efforts of many. 
diSerent incTwiduals are geared together. Hierarchy is another indispensable 
feature of large-scale enterprise. Only through hierarchical relationships 
can unified direction be achieved from one central point, and broad purposes 
he translated into action. This should not suggest, of course, that hierarchy 
may be relied upon as a substitute for cooperation 

The importance of hierarchy is underlined by another organizational 
concept— span of control Any one individual can effec tively sup ervise only 
a hmited number of peKons. Certain administrators and students have 
made this lunitation specific— no more than seven, nine, or twelve indi- 
viduals should report to the same superior. Today it is generally agreed 
that the number of individuals a person can direct depends upon several 
factors, especially the routine nature of the work, the place where the job 
is done, and the energy of the supervisor. It is easier to supervise many 
individuals when each is doing the same work, when that work is of a 
repetitive nature, and when it is performed close together. A limited num- 
ber of contacts for any one superior is nonetheless essential in order to 
ensure adequate supervision and coordinated action. 

Decent! abzation. Closely allied to the concepts of hierarchy and span of 
control is the concept of decentralization. This is another word with at 
least two administrative meanings — quite aside from the political one in 
the sense of states’ rights and institutions of local self-government.’ In one 
administrative sense, d ecentra lization— as deconcentration — is_ syno nym ous 
with delegation of authority It refers to the assignment of responsibilities 
in such a way that substantial areas of discretion are entrusted to subordi- 
nate officers, thus preventing dangerous bottlenecks and overwork for the 
administrator at the apex of the hierarchy. We often speak of highly cen- 

"^Thc word ‘ diccntrilizition has been mcil b\ some to refer cxclusivcl) to the federal 
system, whereby governmental authority is divided between nilional and state executives and 
kgiblaiurcb The i»i int in lul Msitm — dcscrib d in K<.\ V O, Th Admint^UaUon o1 Fedaal 
Giants to States, Chicago Public Admim^tntion Service, 1937, and Clark, Jane P, The Hxse 
of a New Tedeiahsm, New York Columbia University Press, 1938 — is a means of promoting 
national programs through state administrative agencies Because of the use of the word 
‘deceiitrali 2 ation to describe federal state relationships, some have suggested the word ‘decon 
centration" to describe intcrlcvcl or headquarters Hdd relationships m a particular agency For 
a more detailed discussion see the symposium enaded Washmston^rield Relationships m the 
Federal Sciince cited in note 5 This matter is taken up below m Ch 12 ‘ field Organization 
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tralized administration when we really mean that many actions require 
prior approval from the chief or one of his assistants. Conversely, we may 
think of a highly decentralized administration as one that is characterized 
by broad grants of power to individual component parts of the organiza- 
tion, with the retention of only certain essential controls in the head office. 

Decentralization, however, has yet another meaning, perhaps growing 
out of the one just circumscribed?^ may refer to field organization, to the | 
number of units operating away from the central office. The problems of 
field organization are discussed later in this book, and it is necessary to 
note here only that decentralization has also a geographic aspect, involving 
the type of field structure and the authority granted to field units. Much 
emphasis has been given to decentralization— as deconcentration— in recent 
years, because it has been discovered that rapid action in any large effort 
depends in considerable measure upon the extensive delegation of authority 
to subordinate officers or field establishments. 

U nity of Cotjfm and. Still another concept often mentioned in discus- 
sions Morganization is unity of command. This expression may refer to 
the desirability of having each subordinate in the chain of command report 
to a sin^e individupl. Or it may refer to an arrangement whereby all ad- 
m inistr ative authority flows from one responsible head, be he President of 
the United States, governor of a state, or president of a great corporation. 
And finally, the concept may refer to the question of the relative mer- 
its of a single-headed agency as compared with those of a board or 
commission. 

Much importance is usually placed upon the construction of an adminis- 
trative arrangement wherein each person has only one superior to whom 
he looks for direction. In such a setup an individual cannot receive con- 
flicting instructions, or play one superior off against another and thus 
escape effective supervision. On the other hand, when the subordinate is 
subject to multiple sources of command, confusion may arise and respon- 
sibility for action may be difficult to fix. Administrative experience has 
shown this to be a cardinal factor in connection with general efficiency. 
Yet there are practical conditions which on occasion may dictate the crea- 
tion or continuance of a situation where one has two superiors. The con- 
cept of unity of command therefore needs to be reconciled with a recogni- 
tion that supervision of any activity may be dual— technical and also admin- 
istrative.® The two types of supervision may be exercised by different 
individuals. The one type may be concerned with professional competence 
in the performance of a job, while the other is chiefly interested in the effi- 
cient utilization of the resources— men and materials — available for the job. 

Administrative responsibility is of especial concern in a democracy. Our 
great governmental machinery must be kept responsive to changes in politi- 

®Sec Macmahoti, Arthur W., Milieu, John D. and Ogden, G., The Admitiistmtioti of 
Tederal Worti Relief, ch, 11, Chicago; Public Adminhtrjtinn Service, 1941. 
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cal opinion. When party control m the presidency changes, for example, 
we expect the new incumbent to be able to make his pohaes effective 
throughout the administrative agencies of government. Yet an unequivocal 
adoption of this policy has never occurred either in our national government 
or m most of our states and cities. Instead, we have used in many instances 
a different kind of arrangement, which has led to another concept— that of 
administrative autonomy. 

Our great regulatory commissions, exercising so-called quasi-legislative 
and quasi-)udicial authority, are often referred to as independent agencies. 
Their peculiar status is embodied in the law, and the Supreme Couit has 
held that a member of such a commission may not be removed at will by 
the President.'* Government corporations have also been viewed as inde- 
pendent, particularly when they were free to handle their funds under their 
own procedure and to appoint persormel legardless of civil service provisions. 
There is no “unity of command” over these agencies. Responsible direction 
is confused, to say the least 

The practice of creating boards and commissions to exercise administra- 
tive authority is fairly extensive throughout lederal, st.itc, and local govern- 
ment. Many students will readily accept the famous dictum that boards 
are “long, narrow, and wooden” There is undoubtedly a place for boards 
in administration, as deliberative or consultative devices. However, it is 
quite widely recognized now that any aaivity rcquiimg positive action and 
leadership can best be directed by a single individual B oards violate th e 
concept of “unity of command.” They make rapid action difficult. We may 
adniit that unity of command is an oigaiiizational objective, but it can 
scarcely be called an adequate description of actual administrative practice 
in our government today.^" 

^ IImnphrc\ s E\t.LUtor ^ Unitul States, 295 U S 602 (1935) 

^®On the wHoIl probkm o( the oigim/itionjl position of the regulatory commissions, 
see C\ishn\zn,'RQb{.Ti L,T/ic liuUpcndcnt Rcgtifmoiy Comtm Siom esp chs lU-13, New York* 
Oxford Unnersit) Pres^ 19*11 For a study of stiic ^c^tu!atory aei.ncies, scl Feslcr, James W, 
The Independence of State Restilatoty Agetutcj, Chicago Public Administration Service, 1942, 
For fulkr discussion see below Ch 10 Independent Rtguliiotj Fsliblishmcnts ’ 

There is extensive writing on the xubjcct of goscrnmtnt corporaoons. See particularly, 
Van Dorn, Harold A, Coteinnunt Ouned Cotpotations, New York. Knopf, 1926, Dimock, 
Marshall E., Coionment Qtintd tn the Paiumti Canal /one, Chicago Unncrsity 

of ChiLigo Press, 1954 and Dtidoping dniauur ttatiiHayt Chieigo Unncrsitv of Chicago 
Press, 1935, FiTimerich Herbert ‘Gtnemmcnl Corpontions and Independent Supervisory 
Agencies, in PresuUnts CummiKtc on Ailmmistritise Manigcment, Report with Special 
Studies p 299 ^ , \V ishin„t(in Oosernment Pnntmg Ofliu, 1937, Thurston, John, 

Piopfjitaiy Coipoialions in the Spcalying Lotmtiic , Cambridge Harvard Unncrsicy 

Press, 1937, MeDurmid, Jolin (.iOicinment Coipmations and Tedeial funds, Chicago Uni- 
versity of Chicago Press, 1938, md Pntchcti C Herman, "The Paradox of the Gosernment 
Corporation," Public Admuustiation Rcpteuf, 1941, Vol 1, p 381 ff. For fuller discussion, 
see below Ch 11, “Gosernment Corpontions 

The best statement on the use and liminmons of boards is m be found in a small 
pamphlet by Urwick, L, Committees tn Organization, London, 1935 (reprinted from the 
Bfitish Management Renew) 
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Coordination. There are yet two other terms frequently encountered in 
discussions ol organization. These are “coordination" and “integration.” 
Often they appear ctjppled together as if complementary. Actually, the 
two words describe very different structural arrangements. Indeed, coordi- 
nation does not refer to organization except indirectly. Rather it is a phase 
cf management, a part of the job of supervision. Coo rdina tion is achieved 
when kiTEionious action prevails between the operating parts of an ageMy. 

I The techniques of coordination run through the whole' range of supervisory 
leols: careful planning of the job, clear definition of responsibility, establish- 
ment of reporting obligations, inspection of work, conferences of key per- 
sonnel. proper and convenient channels of communication, higher approval 
'of artion proposed by subordinates. And the list could be extended. 

Organizationally, the first problem of coordination is to ensure that there 
are adequate staff facilities to help exercise the necessary authority. Coordi- 
nation must be achieved by providing the administrator with competent 
assistance. Wherever there arc important subjects of common interest to 
different operating agencies or units; wherever their fields of activities tend 
to duplicate or overlap; wherever it is necessary to have common problems 
of operating units handled on a common basis— in all such situations a 
coordinating staff is needed. 

On the other hand, staff coordination may develop difficulties. Staff 
works in the name of the administrator, but the operating official may still 
go to the boss and protest what may look to him like direct staff instruc- 
tions. A large organization may have many staff facilities, thus increasing 
the number of subordinates reporting to the administrator. As operating 
agencies multiply and perform increased work, there is often a tendency 
to enlarge the staff of the administrator at the same time. The result may 
be confusion arising from a desire by the staff to assume more and more 
operating authority; another result may be congestion or overcrowding 
at the top. 

i^^^nt^ration. Integration offers a possible solution for situations like 
these. Integration means the combination of operating units unde r an addi- 
tional adrninistrativc official, interposed between them and the top adminis- 
tmtor.tThe interposed individual is not a staff officer but a line adminis- 
trator. He commands the group of combined units, and thereby reduces the 
number of operating officials reporting to the top man. 

An example of coordination proceeding toward integration is afforded 
by housing experience during World War II. Prior to the war, there were 
a Federal Housing Administration and a Federal Home Loan Bank Board 
in the Federal Loan Agency, and a United States Housing Authority in the 
Federal Works Agency. The need for handling the urban housing problem 
on a uniform basis during the defense period led the President to create, 
by Executive Order No. 8632 of January 11, 1941, a Division of Defense 
Housing Coordination in the Office for Emergency Management, part of 
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his Executive Office This was a move in the direction of coordinating 
housing programs by setting up a staff officer in the housing field, with the 
President as the direct head over the Federal Lt«n Agency and the 
Federal Works Agency. When, for various reasons, this effort did not 
succeed, the Piesident, by Executive Order No. 9070 of February 24, 1942, 
established under his war powers the National Housing Agency. Into 
the new agency went as its three component parts a Federal Public Hous- 
ing Authority (formerly the USHA), the Federal Housing Administration, 
and the Federal Home Loan Bank Board The President now had one 
man to look to in the housing field — the administrator of the National 
Housing Agency. Previously he had had to deal with three — his staff 
officer on housing and the heads of the Federal Works and Loan Agencies.*^ 

Coor dination can be achieved through staff planning and supervision. 
Integration is the means for rediKing the structural divers'ty of loo ePabo- 
rate an organization, or for lightening the burden on a central sfaff. In 
effect, integration introduces a new level in the organizational hierarchy — 
a new level of coordinating authority. The added line administrator will be 
able directly to iron out difficulties between subordinate units. Fewer issues 
will then require coordination at the next higher level Integration is the 
organizational device which will cut down a top administrator’s load. Co- 
ordination simply sees to it that he performs his role and carries his load. 

4. Guiding Rulfs or Orcamzxtional Design 

y 

Ne ed for Stand mds of Oigamzattoru There have been attempts from 
time to time to formulate guides or standards of organization While our dis- 
cussion has briefly outlined the major problems in organization, it has pro- 
vided no answers for those with organizing responsibility The need for 
some positive guidance to .administrators in fixing organizational structure 
has often been felt This in turn has led various students to set up standards 
of what IS assumed to be good organization. 

There is a great chil of lifcnturc ibout eencr'*! problem'; of orRini7iton The follow 
mg arc listed is a few of the miior contnbutons th«. subcct Ouhek ind Urwick, op ett 
in rote 1 Gius John M mil Othtrs TAr Ftofiuets of Vuhhc Idiu imUaUon, Chicigo Uni- 
\ersm of Chicago Press 1936 Willouchb), op at m note 2 ^nth Edcar W "Relation 
of Organi7ition to Management, in the ^mposium entitled idmim^ttatwe Management, 
p 53 /f, Washington Unit d Stttcs Dtpirtmcnt of A.jn».u'turc Gricluitt School, 1938, and 
Senate Select Committee to Inscstigatc the E\ttuti\c Aqincits of the Gosernment, Ptchminaty 
Repoit 75th Cong, 1st Stss, Wjsluncton 1937 Cf il « Ilnpl, Ilinj A, Administnmt 
Co rflimtion ’ in Mor'-t m MirN Intz td , PtiMte \fafmenittt in the N''w Dentociacv 
p 83 New York Harper, 19*10, UrwKk, L, The Eiemeutt of Administration, New York 
Harper, 19^3, Dimock, Marshall E, The Exetiilitfe in Action New \ork H rper, 1945, and 
Hopf, Harry A , "Soundings in the Literature of h^agement," Advanced Management, 1945, 
Vol 10, p 93 

Among the many books about organization of private enterprise, see Mooney, James D 
and Reiley, Alan C, The Pnnetples of Oigamzation Nt.w York Harper, 1939, and Holden, 
Paul E , Fish, Lounsbury S and Smith, Hubert L , Top Management Organization and Con 
tnA, Stanford Stanford University Press, 1941 



154 


WORKING CONCEPTS OF ORGANIZATION 


Necessarily these standards have been general m terms; they have sug- 
gested pitfalls to avoid as much as positive action to take. Three of these 
efforts at stating eiiduiing guidcposts of organization are summarized in 
comparative tabular form below. The selecuon may be regarded as repre- 
sentative of all efforts to formulate organizational standards. 




Ensdung Sound Oxcanization 


1 Definite and cleancut 
responsibilities should 
be assigned to each 
execuuve. 


II*» 

1. Definite responsibil 
ity and authority 
should be estab- 
lished for all posi- 
tions. 


2. Responsibility should (a) Authority must be 
always be coupled with commensurate with 

corresponding amnor- responsibility. 

Ity. 


3. No change should be 
made in the scope or 
responsibilities of a 
position without a 
definite understanding 
to that efiect on the 
part of all concerned. 


4. No executive or em- 
plovee, occupying a 
single position in the 
organization, should 
be subject to definite 
orders from more than 
one source. 

5 Orders should never 
be given to subordi- 
nates over the head of 
a responsible executive. 
Rather than do this 
the officer in question 
should be supplanted. 


2. Organization of the 
department should 
be clearly defined. 
. . . Organization is 
an ever - changing 
vehicle of manage- 
ment and thus 
must be molded 
through the use of 
execuuve orders, 
bulletins, office 
memoranda, and 
. . . frequent staff 
and individual con- 
ferences. 


Ill*** 

1. Definite and clean- 
cut responsibilities 
should he assigned 
to each employee, 
particularly the key 
employees. 

2. Responsibility must 
be accompanied by 
reasonably complete 
authority. 


3. The leadership of 
the department as a 
whole and of each^ 
of its line subdivi- 
sions should be sin- 
gle and direct. 


3. No employee, oc- 
cupying a single 
position in an or- 
ganization, should 
be subject to defi- 
nite orders from 
more than one per- 
son. 
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Ensuring Sound Organization — Continued 

I* II” ni”» 

6. Criticisms of subordi- 
nates should, whenever 
possible, be made pn- 
vately, and in no case 
should a subordinate 
be criticized in the 
presence of executives 
or employees of equal 
or lower rank> 

7. No dispute or differ- 
ence between execu- 
tives or employees as 
to authority or respon- 
sibihues should be 
considered too trivial 
for prompt and careful 
adjudication, 

8. Promotions, wage 
changes, and discipli- 
nary action should al- 
ways be approved by 
the executive immedi- 
ately superior to the 
one directly responsi- 
ble. 

9. No executive or em- 
ployee should ever be 
required, or expected', 
to be at the same time 


an assistant to, and 
critic of, another. 

10. Any executive whose 
work is subject to reg- 
ular inspection should, 
whenever practicable, 
be given the assistance 
and faeilities necessary 
to enable him to main- 
tain an independent 
check of the quality of 
his work. 


4. The director of the 
department and 
each division chief 
should be assisted 
in their administra- 
tive responsibilities 
by the management 
and staff activities 
under their author- 
ity. 

5. No admimstrator of 


4. Wherever possible, 
an independent 
check of an em- 
ployee’s work 
should be made 
and the results of 
the check should be 
made available to 
the employee in as 
helpful a manner 
as possible. 

5. Not more than 


a department or di- three to six em- 

vision should have ployees who are 

reporting to him charged with im- 

more persons than portant and varied 

he can adequately responsibilities 

supervise. should be subject 

to the direct orders 


of the same man. 
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Ensuring Sound Organization — Continued 
!• Il*» III*** 

6. Veto power must 
be given only to 
persons who are 
charged with re- 
sponsibility for the 
results of their 
vetoes. 

6. The main subdivi- 
sions of the depart- 
ment should be 
based upon an 
analysis of the ac- 
tivities carried on, 
with all activities 
which are alike in 
scope or technique, 
or which require a 
similar type of su- 
pervision, grouped 
together. 

7. Positions should be 
determined insofar 
as possible irrespec- 
tive of individuals, 
on the basis of the 
various classes of 
work to be per- 
formed. 

8. Coordination of the 
work and personnel 
of the several ma- 
jor divisions of the 
department should 
be the primary con- 
cern of the depart- 
ment director. 

• "Ten Commandments of Good Omanizauon," prepared by the American Managcmeni 
AssociaQon and quoted m Public Ailmwulniion Review, 1943, Vol. 3, p. 80, note 1. 

"From Stone, Donald C, The Management o/ Municipal Public Worhs, pp. 7-8, Chicago: 
Public Administration Service, 1939 (by permission of the publisher). 

•••Principles developed by the Surplus Markedng Administration and reported by 
Allsctter, W. R., in Public Admimslration Review, 1943, Vol. 3, p. 80 ff, (by permission 
of the editor). 

Summary, Out working concepts of organization are founded on gen- 
eral observations which have crystallized from experience. Four primary 
bases are in common use for dividing up operating responsibilities. It is of 
practical value to recognize the differences between line and staff, betw'een 
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the operating work which accomplishes the end-purpose of administrative 
effort and the work that is done to keep the organization fit for effective 
action. The operating job is broken down into various levels of supervision. 
This is the foundation of hierarchy. Ideally, we want a single line of author- 
ity throughout the hierarchy; that is, we want unity of command. How- 
ever, the concept of unity of command must allow for a distinction between 
technical supervision and administrative supervision since the one is con- 
cerned with specialized professional work and the other with general 
efficiency and performance. Coordination is necessary among operating 
units, but when the coordinating burden becomes large, a new level of 
supervision may be introduced through integration. 

Generalizations about organization must be modified because of per- 
sonality factors and because of peculiar circumstances of time and place. 
There are no final answers to all organizational problems, even though we 
do have signposts for our guidance in applying the working concepts of 
organization. 

Management is common to all public enterprise, whether the ultimate 
product is flood control, military defense, or collection of taxes. That is 
why the general body of public administration as a field of knowledge 
deals with common problems. These make up the realm of interchangeable 
experience in public administration. At the same time, we should never 
forget that we are talking only about ways and means, about techniques 
and processes. It is the administrative end-product that is of first impor- 
tance. Our deeper concern is with organizing to achieve that end-product 
for the benefit of the community, with the least depletion of available 
resources, 



CHAPTER 


8 

The Chief Executive 


1. Dual Fonction: Poucy and Administration 

Means and Ends. At its highest reach, administrative management is 
so closely interwined with leadership in policy development that in most 
governmental jurisdictions and in nearly all private organizations both 
functions are intentionally lodged m the same top man. This is the central 
fact setting off the position of the chief executive from those of all lesser 
administrative officers, whether they be called executives, administrators, 
managers, or by some other _title.' It is our purpose in the present chapter 
to describe and analyze this most important of all offices in public adminis- 
tration by focusing on five basic aspects- the duality of the executive’s 
functions; leadership and authority; external relationships; the tools needed 
for effective control; and the arms of modern mauageraent. ' 

The justification for studying administration apart from other phases of 
government rests, as we saw earlier, on the possibility and the utility of 
distinguishing between political ends and administrative means. Of course, 
acceptance of the validity of this distinction in no way denies the fact that 
there are higher and lower levels of administration and of policy. Nor does 
It place in doubt the necessity for differing degrees of initiative and discre- 
tion to be exercised throughout the entire range of political power and 
administrative authority. 

Lesser ends are themselves means toward greater ends, and higher 
means are intermediate ends reached by lower means. The need for deci- 
sion is everywhere the same, and, wherever a decision must be made, there 
in one sense both a question of policy and a question of administration 
have to be decided. If for intellectual convenience we abstract from the 
general context sometimes the one, sometimes the other, life remains none 
the less tangled and connected. Yet schemes and symbols of analysis have 
great value if their limitations are borne in mind 

If the accent be on policy — that is, on ends — we may, for instance, observe 
that even where major policy decisions are made by individuals holding 
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political responsibility, minor policy decisions will still be left to administra- 
tive officers. Does this mean that the distinction between politics and 
administration is faulty? Not at all. It merely recognizes that below the 
plane of political policy-determination lie other planes— planes of adminis- 
trative policy— on which also questions of alternative courses of action have 
to be decided. Conversely, if the accent be on means— that is, on alterna- 
tives of administration— we should acknowledge that above the issues of 
administrative machinery and procedure lie issues of political ways and 
means. / Administr.itive preferences therefore may have to yield to neces- 
sities of politics. “Political politics” and “administrative administration” 
give only the broad outlines of the picture of government; the full portrait 
calls for the lights and shadings of administrative politics and political 
management. I 

In the whole realm of government perhaps no one appreciates the 
truth— or the importance — of this proposition so much as the chief execu- 
tive. The President of the United States, the governors of New York, 
Pennsylvania, and California, and the mayors of New York City, Chicago, 
Philadelphia, Detroit, St. Louis, Los Angeles, and Boston, as responsible 
heads of the executive branch in our largest governmental jurisdictions, fur- 
nish outstanding illustrations of the range and complexity of the responsi- 
bilities inherent in this office. Yet abilities of the same kind if not of the 
same order are needed at the helm of every sizable administrative establish- 
ment whatever the governmental level— in the governorship of each state, 
in the mayoralty of every urban community, in the top office of scores of 
thousands of other units of local government, and also in the direction of 
all large administrative departments. , 

Separation of Political Leadership and Administration. Before proceed- 
ing into an analysis of the chief executive in his typical role, let us examine 
briefly several types of situations in which the responsibilities of policy devel- 
opment and administrative direction arc assigned to different officials rather 
than concentrated in a single individual. Turning first to instances of such 
separation outside government, we may note the common practice among 
business corporations of vesting responsibility for corporate policy in a board 
of directors headed by a chairman and delegating corporate management to 
a president or general manager. 

Election as chairman of the board expresses recognition of demonstrated 
initiative and intelligence in policy leadership. Elevation to this position 
signifies above everything else the primacy of company policy. While the 
president or general manager may also be a director, his first duty is the 
effective execution of whatever policies the board may adopt. Nor are busi- 
■■n*ss corporations the only organizations employing such a division of basic 
responsibilities. The way the presidents of many private colleges and uni- 
versities, and odicr nongovernmental institutions and associations as well. 
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stand in relation to the chairmen o£ their boards of trustees or regents fol- 
lows the same pattern. 

There are fewer clear examples of such separation within govern- 
ment. Perhaps the most striking illustration is furnished by municipal 
organization under what ought to be called for the sake of completeness the 
mayor-council-manager plan. The theory behind this soundest of all forms 
of municipal government is perfecdy plain. Policy leadership is the respon- 
sibility of the council, and particularly of its chairman, the mayor— whether 
he be chosen by the council or elected by the voters. The city manager’s job 
is confined to advising with the mayor and council on matters requiring 
their decision, and administering the work program which they adopt. 

Other examples may be found in the field of public education. Insofar 
as underlying theory is concerned— and the facts themselves are more or 
less in line with it— the relations between local boards of education and 
their superintendents of schools are like those prevailing under the council- 
manager plan. The same applies to the relations between state boards of 
education and the presidents, chancellors, and provosts of state colleges 
and universities. 

One other situation remains to be mentioned in the same context. In 
the more recent past not a few governmental agencies— national, state, and 
local— have found it productive of good administration within their own 
organizations to distinguish consciously between policy concerns and man- 
agement responsibilities. Commenting on the general necessity for “a com- 
mon focus for management facilities either in an administratively minded 
department head or in a general administrator working in close association 
with the policy leadership of the agency,” Donald C. Stone in 1943 of- 
fered this brief summary of specific though tentative develoments in the 
federal government d 

A few years ago observers thought they saw in a few departments 
the beginnings of general managership positions which could meet this 
need, but the development has not continued. Recently there has been 
some experience with trying to solve the management problem by ap- 
pointing career administrators to assistant secretaryships or undersecre- 
taryships of departments, positions traditionally occupied by political 
appointees. There is not yet a consensus on the best soludon. 

Separation of responsibilities for policy initiative and general manage- 
ment presents obvious practical advantages on appropriate levels of action. 
There is something to be said for the view that further advancement in 
public administration depends in some measure on the possibility of a more 
extensive employment of the formula behind it. Yet in all the cases here 

'Sec his report entitled “Federal Administratiyc Management, 1932-1942,” Troametiom 
of the^ American Society of Mechanical Engineers, 1943, Vol. 65, p. 242 g. The question of 
providing for a general manager or business manager in the departmental framework has 
nothing to do, of course, with the distinction between staff and line. See above Ch. 7, “Work- 
ing Concepts of Organizarion,” sec. 2, "Line and Staff." ’ 
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Cited the distinction between political head and administrative manager 
IS sharper in name than it is in fact The separation of these roles is suc- 
cessful only where the relationships between the officials are characterized 
by mutual confidence — confidence sustained through frequent conference 
and counsel. The practical working arrangements between the two will 
vary somewhat from jurisdiction to jurisdiction Their net result in every 
case should be such a modification of the functional separation as to pro- 
duce, in Bagehot’s phr ise, an ‘intimate detachment” between the two officers 
— like that between the British minister and his permanent undersecretary 

Combination of Political Leadership and Administration. Having 
acknowledged the fact of instances of bifurcation even in government, we 
may return to the general rule combination of policy mitiative and top 
management in a single official known as the chief executive, svho is sub- 
ject to legislative control This is the principal clue to the nature of the 
office of Piesident — ind, on their own planes, the offices of governor and 
major Eich serves simultaneously as political leader and administrative 
chief The powers and prerogatives of their offices may be inadequate to 
the double task; yet they are supposed to be effective in both capiacities. As 
for the handicaps undei which they may have to labor, they are expected 
to surmount them or contrive to reduce their ill effects 

Every one of our presidents since John Adams has realized that no one 
could hope to be a successful leader of national policy if he did not first 
succeed m being the effective leader of his own political party. On the 
administrative side, nearly every president — at least since Theodore Roose- 
velt— has shown himself awaie of the need for better managerial arrange- 
ments to facilitate executive leadership and has tried to obtain such 
arrangements. 

In the states and cities, developments have been been roughly parallel. 
Governors and mayors have long recognized the mdispensability of organ- 
ized support among the voters in order to be influential in making or 
'■hanging public policy Generally speaking, however, it has only been 
since the first practical tests in 1917 of state administrative reorgamza 
non that governors have begun to be comparably effective as administrative 
chiefs Even now, nearly half of the states are still substannally untouched 
by this movement^ As for mayoral chief executives, in most cases they 
are unable to measure up to the expectaUons held for them as admims- 
trators until the municipality has revised its charter with the intent of 
adopting the so called strong mayor form of city government. Many Ameri- 
can cities, particularly those with larger populations, have effected such re- 
visions. However, there remain hundreds upon hundreds of communities 

^Lipson, Leslie M, The Amencan State Governor Ftom Figurehead to Leader, CbKago 
University of Chicago Press, 1939, probably provides the best summary and analysis o£ the 
position of the governor as chief executive curreody available 
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where the lot of the municipal executive as administrative head is not a 
happy one.^ 


2. Leadesship and Authority 

^ CloaI{ of Legal Power. Patently, the position of chief executive em- 
bodies tremendous responsibility and authority. However, no man who 
gains this high place is likely to achieve more than indifferent success unless 
he conceives his job first of all in terms of opportunity for lasting accomplish- 
ment. That is the mark of the great chief executive in democratic gov- 
ernment; he looks upon his office as giving him for his term the noblest 
assignment within the power of the people— the privilege of making his 
leadership effective in action designed to promote the general welfare. 

The greatest of American presidents and governors and mayors have 
never been content to do only what they had to do. Nor have they relied 
upon their legal authority alone to win their ends. Although not unwilling 
to use authority when obliged to do so, they have always had clear ideas 
about the uses to which the power of government should be put, and have 
preferred to gain their ends through leadership rather than through im- 
position of constitutional sanctions. 

Every public office requires a legal definition of its competence. Such 
definitions have their merits. They are valuable for establishing fields of 
recognized jurisdiction among various officers. They are also indispensable 
in enabling the courts to decide cases involving on the one hand the duty 
or discretion of an administrative official and on the other the right of a 
private citizen. Yet it is clear that at the top of the administrative hier- 
archy such legal delineations, though not unnecessary, are in themselves 
insufficient to raise an official to the stature of a chief executive. Clothes 
do not make the man; neither do the vestments of power make a president. 
Legal authority a chief executive must have. However, unless it is in 
eftett a confirmation of leadership accepted or emerging, the chances are 
that it will profit him very little. 

! Constitutions and charters invest a chief executive with the legal com- 
petence to recommend and veto legislation, appoint and dismiss subor- 
dinate officials, prepare and— upon legislative approval— execute budgets, 
represent the government at all manner of official functions, and direct 
the entire executive establishment. The placement of these several powers 
in his hands is obviously essential to the performance of his main duties, 
but it is far from being all that is essential. Legal powers are, so to speak, 
the executive’s bones. Flesh and blood, mind and spirit, he must supply 
himself. ’ y 

Personal Qualifications. One of the things of mind and spirit the execu- 

^ For sound treatments of the executive function in city government, see Story, Russell M., 
The American Municipal Executive, Urbana: University of Illmois, 1918, and Reed, Thomas H., 
Municipal Management, New York: McGraw-Hill, 1941. 
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tive must bring to his job is strength and balance of personality. Without 
the deeper authority latent in this resource the prospect of his developing 
vital relationships will be almost nil, in administration as well as in politics. 
For an administrative head, it is one thing to have the legal right to com- 
mand; it is something quite different to have effective direction over an 
executive organization. The former is a matter of formal power. The 
latter is largely a matter of appeal and influence. It requires, first of all, 
evidence of interest, intelligence, and energy, f Unless there be about the 
executive a single-mindedness which will enable him to generate and sus- 
tain a general concern for the fulfillment of the goals of his program, he 
cannot hope to assert the authority that signifies the true leader. If he 
does not care, no one will care; there will be no program. Let him beware 
at all times of being content merely to sit in the executive’s chair; his job 
consists not of being but of doing. Only if he demonstrates by continuous 
interest that he has made the aims of the total enterprise his very own 
concern will he stand out as head of the organization. 

Basic intelligence— as contrasted with great learning-^s so indispen- 
sable that nothing more is needed here than the merest mention of it. 
No man willingly takes suggestions— much less orders— from someone 
who is plainly “hard of thinking,” regardless of how eminent or exalted 
his position. The hardness may stem from deficiency of brain power or 
from set bias or from infirmity of age; it makes no difference. There is 
no substitute for the ability to think. 

Energy is another prime necessity. He could never be more than a 
nominal executive who, though showing steady interest and intelligence, 
was devoid of physical and nervous vigor. It is not surprising that presi- 
dents, premiers, and other top executives find their tasks a heavy drain 
upon their energies. That is an inescapable aspect of their work. There is 
a, point to the argument that a man’s age and vigor have a direct bearing 
on his fitness for high executive office. Exceptions can be justified by ex- 
ceptional facts, but, as a general rule, no one should be asked or expected to 
undertake arduous executive responsibilities in his declining years. Especi- 
ally in the American presidency, the risks to the public welfare are too 
great in an era when government must play so positive a role in support 
of the social order. 

These qualities are fundamental to strength of personality. But they 
must also be in balance. Unless the individual’s traits are so combined 
that they will enable him to win and hold the devotion of other men, he 
has little chance of meeting the demands made on the executive office. 
Others must be able to feel that they know him and can trust him, be- 
cause he is regarded as the captain of their team. President Franklin D. 
Roosevelt epitomized the right point of view at his first inaugural: ‘‘For 
the trust reposed in me I will return the courage and the devotion that 
befit the time. I can do no less. . . . The people of the United States . . . 
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have made me the present instrument of their wishes. In the spirit of the 
gift I take it.” '' 

Marl^ of Leadership. More specifically, an executive must have that 
quality about his whole personality which enables him, without sacrificing 
integrity of purpose, to lubricate human relationships. It is this influence 
that prompts men to prefer action based on their big agreements to endless 
argument over their little diflerences. It is this influence that induces them 
to retain their enthusiasm for a general program even after it has become 
clear that they are not going to be able to “have things exactly their own 
way.” The chief executive can have high self-confidence, but only if his 
identification with the entire administrative undertaking is so complete 
that those around him will take his sureness as proof of a conviction that 
“Together we can and will do it!” Probably General Eisenhower rose to 
as nearly perfect an identity of individuality and program during the war in 
Europe as has been reached by any great executive in recent years. The 
seal of that perfection lay in his being even more ready to take the blame 
when things went wrong than to accept the glory when victory crowned 
the efforts of his soldiers and his staff. To be truly effective, says Urwick 
in his Elements of Administration* “command must represent a common 
objective.” Whether or not it achieves this depends primarily upon the 
spirit that emanates from the commander’s personality. 

' Someone has defined leadership as the ability to make other men “feel 
two inches higher.” The observation applies to administrative leadership 
as much as to any other kind. The greatest executives are always marked 
by a generosity of attitude toward those under them, by a willingness to 
overstate rather than understate their subordinates’ accomplishments, par- 
ticularly when it comes to the assessment of credits and honors. The toast 
which Joseph Stalin offered at the victory celebration in the Kremlin on 
June 25, 1945, for example, affords some insight into the executive qualities 
of this leader:’ 

Do not expect me to say anything extraordinary. I have a most simple 
and ordinary toast to propose. 

I should like to drink the health of the people of whom few hold ranks 
and whose titles are not envied, people who are considered to be cogs 
in the wheels of the great State apparatus, but without whom all of us 
— marshals, front and army commanders — are, to put it crudely, not 
worth a tinker’s damn. One of the cogs goes out of commission — and 
the whole thing is done for. 

I propose a toast for simple, ordinary, modest people, for those cogs 
who keep our great State machine going in all the branches of science, 
national economy and military affairs. There arc very many of them, 
their name is legion — they are tens of millions of people. 

They are modest people. Nobody writes anything about them. They 

* Urwick, Lyndall, Tht Elements af Aiminismtion, p. 8D, New York: Harper, 1943. 

5 Information Bulletin, Embassy of the Union of Soviet Socialist Republics in Washington, 
July 12, 1945. 
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have no tides and few of them hold ranks. But they are the people who 
support us, as the base supports the summit. 

I drink to the health of these people — our respected comrades. 

One other basic element in administrative leadership remains to be 
mentioned. It is the most important of all. That is the talent for ideas, 
the ability to conceive solutions to current political, economic, and social 
problems which the public will approve, or, at the least, can be persuaded 
to accept. In the final analysis, a chief executive succeeds or fails in terms 
of the substantive policies he espouses— and if he espouses none he is not a 
chief executive. No matter what other qualifications a man may possess, 
if he lacks the capacity for inidating concrete proposals to meet the urgent 
issues of his day, he has no warrant for seeking or accepting executive 
office. Nor is he likely to gain such office if he has to win his way in an 
election against someone who does have positive ideas to offer. 

Political and Administrative Talent. Anybody can rant about the need 
for efficiency and economy in government. Every normally articulate ad- 
ministrator inveighs against unnecessary overlapping and duplicadon. No 
ordinarily alert official has yet been found who has denied the need for 
coordination and cooperation among governmental agencies. But these are 
not policy issues. They are standards, and they are universally accepted. 
Up to now no Democrat has been caught alive who would admit that a 
Republican could be more firmly attached to such standards than he— 
or vice versa. And none ever will. 

With respect to public policies, however, the situation is wholly different. 
Whether a chief executive is concerned about social issues and willing to 
take a stand on proposals for their solution is something the electorate can 
easily find out. It is impossible for him to get by with pretense or evasion, 
except temporarily. A man aspiring to elective executive office must be 
prepared to disparage the claims of the opposition candidate — and there may 
be times when this alone will “put him in.” However, the fundamental 
thing the people want to know is not what the incumbent has done wrong 
but how the contender would do things differently. 

In a purely administrative or managerial position, commitment to such 
goals as “economy and efficiency” is all that can be expected. Such rather 
mechanical or mathematical virtues plus platform technique do not suffice 
to make a president or a governor. Nor can a chief executive worthy of 
the name be produced by synthetic composition — so much political leader- 
ship and so much executive ability. The assumption may have done him 
an injustice, but Thomas Dewey was handicapped in the 1944 presidential 
race by the suspicion, widely entertained, that he was not a “natural.” Few 
of his critics could deny that he appeared to have made a good record “as 
an administrator,” yet they were able to persuade many voters that, even 
though he was efficient, at any rate he was “nothing more.” Be this as it 
may, the fact remains; over and above administrative capacity a chief 
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executive must possess talent for political leadership. If he has the latter 
in abundance it may compensate for deficiencies in the former because 
soundness of policy generally eases administrative tasks. The rule does 
not apply with equal force in reverse, however, because there is no substi- 
tute for enlightened vision. 

American Presidents. From Washington to Truman, the American 
presidency illustrates considerably varying types of executive leadership. 
Among the thirty-two men who have occupied the position, several stand 
out as administrative heads of extraordinary talent. Washington’s signal 
success in launching the new government is traceable to his ability to take 
ideas from both Hamiltonian and Jeffersonian sources, weld them into a 
single program, and then enlist the aid of both factions in its execution. 
The inferior of both Hamilton and Jefferson in originating plans and pro- 
posals, he was their superior in devising combinations of policy on which 
it was possible to reach agreement for action. What made Washington’s 
leadership acceptable and effective, however, was not simply his intelli- 
gence at finding high common denominators. There were also his known 
competence in management and his proven personal disinterestedness. The 
secret of his achievement as President did not lie, of course, in the legal 
authority with which he was endowed by virtue of Article II of the Con- 
stitution. It lay in the confidence the public had learned to put in him be- 
cause of the character of his leadership— displayed first in the crisis of the 
Revolution and later in the Critical Period. 

In analyzing the reasons for Jefferson’s high stature as President, we are 
tempted to wonder what kind of record his rival Hamilton would have 
made had he been elected. The answer is suggested by saying that Hamil- 
ton could hardly have been elected: with all his brilliance he had too little 
gift for compromise. An executive he could have been— and indeed a very 
great executive he was— but not a chief executive, sensitive to working re- 
lationships. Jefferson did not begin to equal Hamilton in sheer admin- 
istrative skill, but in the realm of political thinking he had a clear advantage 
over the scintillating New Yorker, especially when we consider the nascent 
democracy in which they were mutual contenders for popular support. The 
fact is that among all our chief executives probably none accomplished so 
much with such slight administrative wherewithal as Jefferson. His presi- 
dency proves as does no other the truth that insofar as the highest office 
in American government is concerned, political ingenuity carries greater 
weight than administrative talent. 

President Jackson exhibited a type of executive personality profoundly 
different from that of any of his predecessors, and quite at variance, too, 
with that of any occupant of the White House since. Considering himself 
the spokesman of the hitherto more or less unenfranchised common man, 
and particularly of the rising West, he took office with the conviction that 
he had a mandate from the electorate to restore the government to the 
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people To him, this entailed beanng back the giowuig concentration of 
financial power in pruate hands, and preserving and strengthening the 
Union against all hazards. In his view, a president would be guiltv of 
dereliction of duty if he held himselt under no higher obligation than to 
furnish Congress with information on the state of the Union and admin- 
ister such laws as the legislature might adopt He saw with exceptional 
claiity that under the American Constitution effective government de- 
pends mainly upon the chief executive. It he failed to offer positive 
leadership, no one else could substitute for him. 

Lincoln’s genius, like Jefferson’s, lay far mote m the political than in 
the administritive re dm Where other men, abler and more experienced 
in governmental management, lost their heads and embraced proposals 
which could not possibly have united the nation, he devised a policy at 
once moderate, positive, and capable of evoking enthusiastic popular sup- 
port the limitation of slavery to those areas where it already existed and 
the preservation of the Union. His championship of these policies, attended 
as It was by unfailing steadiness, humihty, and magnammity, earned for him 
his preeminent rank among the men who have occupied the presidency. 

Oeatwe Policy Vciyiii Sound Administration. Time lends a perspective 
to our comments on the administrations of Washington, Jefferson, Jackson, 
and Lincoln which we shall lack for years to come m the case of those 
who have lived in the White House more recently. It is impossible to ap- 
praise w ith equal accuracy the capacities and accomplishments of Cleveland, 
Theodore Roosevelt, Wilson, and Tranklm D. Roosevelt. Yet there is 
one thing that can be said of these later presidents quite as safely as of the 
earlier ones They were distinguislied far more for socially creative policy 
than foi economieally efficient administration “ 

Nor docs the rule work only one way. The national chief executives 
who are least well remembered arc preasely those who lacked the impulse 
or the capacity to be imaginative about tlieir office. They tended to look 
upon their powers in rarrowlv legal terms or seemed unable to conceive 
of any higher public service than that of reducing the tax rate. Buchanan, 
Grant, htcKinlcy, Haiding, and Coolidge rank among the lesser lights of 
the White House for one and the same reason Since they pursued no dis- 

Opor brmcl \cnliLUion f>f ihL thtsts prcNcntcd m the tL\t, 'cc Convin, hdwird S, The 
Pte itlcnt Vowcif New York Nu\ YorV University Piess, 1940, Ljski Harold J, 

Thi Amciiciin Ptcsidenc}, New York Harper, 1940, Milton, George Fort, The Use of Press 
deii/idl Poiui.To'^ion 1 iitlc Brow n ^ Co , U4 1 

The litcrituH oE business idmmi$traCion i& voluminous lor in anaUsis o£ the more 
impomnt quilificitions jnd luncdons of top corpontion executives, see Cleeton, Glenn W 
and Mason, Charles W, Lxecufivc AbtUfy Its Discovery and Deiehpment, Yellow Spnpgs 
Anuoeh Press, 1934; Tcad Ordwij, Htiman Nafttie and Management, New York McGraw 
Hill, I93b, Barnard, Chester I, The Tanctsans of the Executive, Cambridge Harvard Uni 
versit) Press 1938, Moonev, Jimes D and Rulc>, Alan C, The Pitna^es of OigamzaUot 
New York Harper, 1939 
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tmctive public policies, the nation has not been mucli interested in the 
economy or efficiency they achieved in their administrations 

Business Leatlet r What has been said about the test of success for the 
chief executives of our national government is also borne out in the records 
of Americin business leadership These leaders, too, must rely on their 
influence upon others rather than on formal authority if they are to rise 
to the heights. Bv the nature of things, to a greater degree than in gov- 
ernment, the policies of commercial enterprise, in the sense of final or basic 
goals, are set forth m advance The objective of business executives is to 
make money through well planned and efficient production and sale of 
goods or services The more money they can make for their company, 
the gre Iter their rew ard. The policy problem does not assume for them the 
proportions it necessarily does in the case of governmental chief executives. 
With this significant qualification, the conditions for executive success in 
both government and business are much the same. 

John D Rockefeller, Andrew Carnegie, James J. Hill, Owen D. Young, 
Walter S Gifford, and Alfred P. Sloan became great business executives 
because they were first leaders of men. The secret of their authority among 
their associates and subordinates lay m the continuous demonstration of 
their superiority in intelligence, m imagination, in shrewdness, m daring, 
and in personal magnetism— the very qualities recognized by their col- 
laborators as most cscntial at the highest rung of the executive ladder 
True enough, volume of stock ownership, family relationship, and per- 
sonal friendship all have a bearing on the selection of top officials in business 
corporations However, at least among the larger firms, the basic criterion 
IS usually capacity for leadership Responsibility is likely to come to those 
who are most ready and anxious to accept it 

Gove) Ml 3 and Mayois. It is to be expected that the relationship be- 
tween authority and leadership in the case of state and municipal chief 
executives corresponds very closely with our findings about the presidency. 
The great governors have been the champions of the general welfare in 
response to the vital issues of their day, they have earned less acclaim as 
efficient administrators of established programs It docs not alter the gen 
eral fact to acknowledge that in some cases their most singular achievement 
has been to raise the whole tone and level of public administration for the 
promotion of particular policies This has often been the necessary pre- 
requisite to an attack upon emerging problems of substantive policy. 

LaFolkttc of Wisconsin, Smith, Roosevelt, and Lehman of New York, 
Olson and Stassen of Minnesota, Winant of New Hampshire, Murphy of 
Michigan, Saltonstall of Massachusetts, Arnall of Georgia, Warren of Cali- 
fornia— these may or may not be the greatest governors to have held office 
in our day But they are among the elect. And in every instance, their 
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reputation has turned on political leadership rather than on admmistraLve 
attainment/ 

Generally speaking, pohcy issues on the municipal level hold rela- 
tively less importance than on the state level — and considerably less 
-han on the national plane. Despite this fact, the prestige of a municipal 
chief e\ecutive still depends mainly on the kind of program he sponsors 
and the dynamic qualities of his personality.*’ LaGuardia in New York 
City, Hoan in Milwaukee, Seasongood in Cincinnati, Maverick in San 
Antonio, Wyatt in Louisville, and Lausche in Cleveland— none of these 
distinguished mayors has contented himself with being merely a faithful 
steward of “things as he found them.” On the contrary, all have carried 
forward new programs supplementing or supplanting the old — programs 
that held the promise of making for better community life rather than 
merely more efficient administration.® 

3. External Relationshirs 

The chief executive’s relations with individuals and groups outside the 
executive branch are bound to absorb much of his time and energy regard- 
less of whether the form of government be presidential or parliamentary. 
However, given the separation of powers and the traditions attendant upon 
It in the United States, such external relations can hardly fail to be of 
the keenest and most continuous concern to the head of the administrative 
machinery of government. Within the governmental framework itself his 
responsibilities are three. He must establish and maintain good relations 
with the legislature, with the judiciary, and — depending upon the circum- 
stances— with other chief executives. It will be useful to look at each of 
these separately. 

Relations with the Judicial y. Ordinarily, executive-judicial relationships 
are not especially problematical. Assuming that the measures a chief execu- 
tive has in mind to propose for legislative action do not raise issues of 
constitutionality in terms of court precedents and general judicial disposi- 
tion, he should have little difficulty in hvmg in peace with the judiciary^. 
Prudent use of his power of appointment will pay dividends, even though 

7 See tlic pointed exchange of views “On Go\crnors'’ bcwcen Leonard D, White and 
Frank Hanc m Puhhc Admuuftrafion Reitcti, Vol. 4, p 68 153 

®Thcre arc those who Trguc that die polic> dement in cit> — and even in state — ^go\crn- 
ment is notlirgc enough to sustain b\ itself partisan elections. Suffice it to observe that, even 
after nllowing' for some diminution on the local level as compared with tlic two higher levels, 
there IS enough polic> substmec remaining to make the reputation of municipal chief execute cs 
turn chiefly upon what thc\ stand for in politKS. 

9 We can gam a good understanding of the qualities needed in the mayoralty from such 
volumes as these; Ranbn, Rebecca, cd , "New Yor^ Advanetng, New York: Municipal Refer 
cncc Library, 1945, Hoan, Daniel W, City Coiemment, New York: Harcourt, Brace &. Co, 
1936; Mcrnam, Charles E, Chicago’ A Moie Initmaie View of Urban Politics, New York 
Macmillan, 1929, Whitlock Brand, Poity Yeais of It New York Appleton, rev. cd , 1925. 
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in the federal government opportumty for nonunadonr is controlled by 
death, retirement, or resignation from the bench. 

However, as the epic battle m 1937 between the Supreme Court and 
Franklm D. Roosevelt demonstrated, a “strong man” m the presidency 
IS apt not only to bring forward new ideas and programs but also for this 
very reason to run up against the latent conservatism of the judiciary. In 
such a situation, matters do not simply resolve themselves through the 
President’s appointive power, because vacancies on the bench may be slow 
to occur. There is, in fact, no readily available constitutional mechanism 
for attaining constructive adjustment under these conditions. The only 
remedy lies in the President’s hold on popular support. Not even the 
Supreme Court can afford to stand between a resourceful national leader 
and the majority of the people 

Rdations with the Legislature. In his relations with the legislature, the 
chief executive faces a different simation. Both the legislative and executive 
branches have political functions to perform Unless they see generally 
eye to eye with each other on the need for public action, government may 
simply have to mark time. And not merely that. Through its power of 
sanction over policy proposals requirmg statutory enactment, its control over 
the public purse, and its confirmation of major appointments by the upper 
chamber, the legislature can do much to facilitate or obstruct day-by-day 
administration What this adds up to is that presidents, governors, and 
mayors must get along with their legislative assemblies not just occasionally 
but continuously. This is true despite the fact that, by proclaiming the 
separation and independence of powers, the Constitution, together with the 
general tradition born of it, encourages each branch of government to be 
constantly sensmve about the recogmtion of its prerogatives and its 
coordinate position 

The prospect of effective government under these arcumstances depend: 
upon several considerations, each of which the chief executive must exploit 
to full advantage. In the first place, he can capitalize on the fact that in the 
United States, notwithstanding the forces of pressure politics, there is a 
wide consensus on the principle of the priority of the public welfare over 
private interests Thus he is able to frame and present his proposals for 
national measures in terms of that consensus. Secondly, by virtue of his 
role as the leader of his party, he can appeal in the name of the party and 
Its platform for support of his program from all members of the party in 
the legislative branch In the third place, he has opportunities to demon- 
strate the depth and sincerity of his desire for cooperation with the legislature 
by showing at all times a generous respect for its high place in the grand 
scheme of democracy, and by collaborating with its leaders to create chan- 
nels and arrangements for full and frequent consultation on matters of 
mutual concern. Lastly, he can try, in a manner designed to avoid the 
appearance of organizing pressure, to use the public interest attaching to 
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his office for generating among the people a climate of opimon that will 
dispose both branches of government toward a common approach to the 
solution of the problems of the day We may think of “fireside chats” 
broadcast nationally, press conferences, and the like. We should think also 
of much hard bargaining behind the scenes. 

Agency Contacts mth Legislators. It may be noted in this connection 
that every major administrative agency has its own contacts with the legis- 
lature. These relations, typically with a legislative committee or individual 
members, inevitably have a bearing on the way in which the chief execu- 
tive gets along with the legislative assembly as a whole Indeed, in the 
national government the impact of agency-congressional relationships upon 
the President’s success in redeeming his campaign pledges and giving effect 
to his program is considerable Alert courtesies extended by administrative 
agencies to Senators and Representatives, including prompt supply of tech- 
nical information and special attention to the needs of particular con- 
stituents, can do much to create a general good will on the part of the 
Congress toward “the Administration ” 

On the other hand, these relations may have another aspect, and one 
grimly detrimental from the President’s standpoint. Agency officials have 
sometimes been known to form understandings with members of Congress 
that almost amount to defensive alliances against the fulfillment of certain 
portions of the chief executive’s program. Obviously no president can be 
indifferent to the evils of such a situation Yet he may not be in a position 
to correct it with ease For if the uncooperative agency official has strong 
backing “on the Hill” or from orgamzed groups having the ear of influential 
elements in the legislature, he becomes virtually untouchable The chief 
executive’s only recourse is to try to outmaneuver or isolate the insubordi- 
nate subordinate To this extent, administrative hierarchy may break down. 
Nor IS the legislative majority better able to check its own entrenched 
minorities m such dealings 

Relations with Other Chief Executives When it comes to his relations 
with other men of his own official status, the chief executive will find them 
light or burdensome depending largely on the governmental level of his 
job In our time, the President has few responsibilities more engrossing than 
those involved in the conduct of foreign affairs Increasingly, foreign policy 
points toward his osvn working relations with the heads of other national 
governments, particularly those with basic international interests akin to 
ours Even when his foreign policy steers through clear waters, these 
relations are apt to absorb more of his lime and thought than those with 
all the state governors and municipal executives put together. Nor are 
they likely to require less attention in the foreseeable future. In the after- 
math of World War II we know that the victory we have won at such 
great cost can be made secure only through a cooperative peace. There is 
probably no standard by which presidents and contenders for the presidency 
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will be measured more sharply than that of their standing and their influ- 
ence, actual or potential, in the international sphere. 

Governors and mayors, in dealing with the chief executives of other 
governmental jurisdictions, rarely confront issues as important as those 
faced by the President. In the nature of our governmental tradition, there 
are not as many working contacts between governors and mayors as might 
benefit their public business. On the whole, a mayor’s relations with other 
chief executives are likely to be confined to conferences on mutual problems 
with the mayors of neighboring cities, and to his participation with other 
mayors in the activities of his state’s league of municipalities and either the 
American Municipal Association or— in the case of our metropolitan cities— 
the United States Conference of Mayors. As for the governor, he will have 
his main dealings with the governors of adjoining states and with the may- 
ors of his state's largest cities. On other than matters of party politics his 
contacts with the mayors of other cities or with the governors of more dis- 
tant states will be normally quite infrequent, except for those related to 
the Governors’ Conference or the Council of State Governments. 

Relations with Political Parties. We may turn now to the chief execu- 
tive’s external relations outside the structure of government proper. Here 
his problems fall again into several classes. In point of importance, party 
relationships probably rank first. For it is a plain fact that his strength 
within his party, and in turn the party’s strength within the electorate, are 
at the very core of his effectiveness as chief executive. Both aspects he must 
cultivate steadily. It therefore behooves him to counsel frequently with the 
leaders of his party, to keep the party united and aggressive, and so to guide 
its fortunes that it may win and hold the favor of the voters. 

He may count himself fortunate if without inordinate anguish of soul 
he can handle the distribution of public honors and political appointments 
in a way that saves his ends. The management of these matters makes 
up a large segment of what may be called party business. Despite the help 
furnished traditionally by the Postmaster General and the regular party 
machinery, “the Chief" must give his own time to many— sometimes trivial- 
seeming— items. He must also be avaibble for advice on questions of party 
finance or even on the times and places of major party rallies and radio pro- 
grams, to say nothing of party conventions and their agenda. Nor should 
we Dvalook the demands on him for securing as much cooperation as is 
attainable from the opposition party— or from disaffected elements within 
his own party. 

Public Opinion and Interest Groups. Because of the cardinal role of 
free means of mass communication in democratic government, the Presi- 
dent’s relations with the press— as likewise those of a governor or a mayor- 
are of peculiar significance. Nothing is more essential to his success than 
that he keep in touch with the people. Newspapers, magazines, the radio, 
and the moving pictures are the main two-way facilities which make close 
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contact possible. An efficient and tactful press secretary will rank among 
his most indispensable personal aides. 

Even with the ablest assistance, however, the President will be obliged 
to give personal attention to what publicity he wants and what political in- 
telligence services he needs. It goes without saying that insofar as his 
direct use of the various media is concerned, he is wise to make the most 
of his particular gifts of expression and make the least of his shortcomings 
If the press and radio and Hollywood take a friendly line and he learns 
how to cooperate with them, they can do a great deal to build him up and 
keep him before the eye of the public For, regardless of what history may 
later say of him, here and now he will be what they say he is — unless the 
next election shows them to have been quite wrong. 

Interest groups pose a tough problem for every politician who dedicates 
his efforts to the common good, whether he be in the executive or legisla- 
tive branch The special interest tends to assume something no chief execu- 
tive mindful of his trust would grant— that what is good for it will auto 
matically be good for all the people It is clear, however, that he cannot 
Ignore interest groups in the political arena In the first place, it is of the 
essence of democracy that men should be free to associate their efforts in 
promoting interests and enterprises in which they share Secondly, it is 
equally essential that government subject the struggle for power among 
interest groups to such regulation and control as is needed to safeguard the 
public welfare A potent factor in the situation is, of course, the powerful 
influence interest groups often exert over the way in which their members 
vote. Consequently each party is perpetually anxious to win as much of 
their support as possible, or at least to avoid drawing upon itself the antag- 
omsm of those groups which cannot be considered as potential supporters 

Business, labor, agriculture, veterans, civic organizations, and professional 
patriots probably constitute the principal interest groups that presidents and 
governors confront Municipal chief executives sec less of organized agri 
culture and more of neighborhood councils, social welfare organizations, 
and taxpayers associations Each of these groups makes up a part of the 
body politic which it is the chief executive's business to serve. The great 
public which he likes to regard as his prmcipal too often turns out to be 
nothing more than a loose composite of little or lesser publics — somehow 
bound together by a not always very sharp sense of larger unity If he 
can consolidate the sense of community— a critical part of his job — the 
various groups may be induced to keep their selfish impulses under reason- 
able restraint and so be able to make positive contributions to the proper 
functioning of government If he fails in this greatest assignment as a result 
of personal weakness or of circumstances beyond the power even of a true 
leader, he will learn at first hand what havoc pressure pohtics may cause. 
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4. Internai Direction and Control 

\The preceding section, treating as it did of external relationships, dealt 
principally with the political aspects of the role of the chief executive. In 
this and the succeeding section, an effort will be made to describe the func- 
tions he performs and the facilities he uses within the executive branch 
itself, the presidency being taken as prototype. 

Ailmimstratwe Planning and Direction. As administrator-in-chief, the 
President's first task is to decide what kind of general framework of con- 
sensus he may assume or evolve between himself and the legislature, what 
are to be the main aims of his administration, and by what basic policies he 
will work for their attainment. Such anticipations are subject to change; 
yet he needs some point of departure. Next, he must arrange for plans to 
be developed analyzing specific problem areas and outlining alternative 
methods of solution. He must also give thought to an organizational struc- 
ture fitting the logic of his aims, policies, and plans. All of this requires a 
reliable supporting cast. 

One of the President’s principal responsibilities is to select the men and 
women who as agency heads will fill the major executive positions within 
his organization. They in turn will have to be depended upon to nominate 
subordinate politial officials. Selection and appointment of key officers 
are, however, still in the category of mere preliminaries. AH of the subordi- 
nate heads have to be directed to their tasks; it falls to the chief executive 
to convey to them a clear conception of their missions in the government- 
wide context. 

He must require annually of each agency a systematic work program 
supported by estimates of expenditures. In order to develop a balanced and 
administratively feasible program for the executive branch as a whole, 
he needs to integrate the agency programs into a single comprehensive 
plan. This is known as the annual budget. No recurrent document he 
submits to the legislature is of greater importance. Upon its presentation 
to Congress in justification of requests for funds it is scrutinized by the 
Appropriations Conunittee of each chamber. Its subsequent adoption by 
the legislature, usually with considerable modifications, translates the 
budget into the means whereby the President can assure himself systemati- 
cally that the approved work plan of the government is being accomplished. 

Executive Coordination and Administrative Reporting. Even with rea- 
sonably clear policies and plans, a satisfactory scheme of organization, able 
top personnel, foresighted direction in individual agencies, and careful 
programming and scheduling of administrative activities, there is no fool- 
woof guarantee that everything and everybody will mesh nicely so that 
each agency can be left to run by itself.^One of the President’s most com- 
plicated functions is that of coordinating the efforts and operations of the 
entire executive branch. Of course, the budget itself is an instrument of 
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ccwrdmation. Through it the President may even attain a degree of con- 
certed action on the part of the great regulatory boards and commissions 
that m all other respects, except for his power of appointment, are not under 
his command. Considering the national proclivity for agencies which are in- 
dependent of the chief e'ecutive, and j tradition of rugged administrative 
individualism even within the executive branch proper, it should be easy 
to understand that coordination of governmental activities, week in and 
week out, IS a heavy responsibility and a never ending one 

Finally, the President must constantly keep his eyes on the total admin- 
istrative picture. He must make himself a central point of reporting The 
budget provides the basis for a systematic gathering and analysis of informa- 
tion. However, the President needs additional channels of intelligence about 
the status of administrative progress. He must be able to find out what 
he should know in order to report effectively to Congiess, the press, or 
the public. This calls for special arrangements to provide him with the kind 
and quantity of mformation he wants, when he wants it 

ConsUttUtonal Suppoils. These being the President’s main administra- 
tive functions, what specific powers and devices does he rely upon to exe- 
cute them? His prerogative m the field of policy initiative derives from that 
clause in Article II of the Constitution which provides that he “shall from 
time to tunc give to the Congress mformation of the state of the Union, 
and recommend to their consideration such measures as he shall judge 
necessary and expedient" In proposing public policy, no chief executive 
would want to act on the spur of the moment. He naturally welcomes 
ideas and suggestions, formal and informal, from a wide variety of sources 
inside and outside government These, however, have to be sifted and 
evaluated; and a final selection has to be made Most of the sifting and 
appraising can be entrusted to his permanent stiff establishments Often, 
however, even after they have done their best, he will still need help in 
“making up his mind ” He may put the matter to the Cabinet or consult 
witn individual members He may call in the leaders of Congress Or he 
may seek the confidential counsel of a Colonel House or a Harry Hopkins 
There is perhaps undue fluidity in this pattern, but without a more highly 
developed presidential secretariat we can hardly expect a material change 
No provision in the Constitution specifically requires or authorizes the 
President in so many words to “plan” his general program. Yet his need 
and right to do so would ippsar to be implied in the constitutional provi- 
sion that “he shall take care that the laws be faithfully executed," and in 
another clause appearing earlier in Aiticle II that “he may require the 
opmion, in writing, of the principal officer in each of the executive depart- 
ments, upon any subject relating to the duties of their respective offices” 
Even without these clauses, however, the necessity for him to anticipate the 
future would remain. He would have to prepare for it even though his 
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authority might be derived from “the law of the situation”^'’ rather than the 
law of the Constitution 

With respect to administrative organization, the President’s powers are 
limited. Permanent administrative agencies no less than the so-called inde- 
pendent establishments are the creations of Congress. None of them can 
be broken up or recombined in different ways or merged with other agen- 
cies except by statute There is a stiong case to be made for investing the 
President with permanent authority to adapt administrative structure to 
governmental needs, but so far no such continuing authority has ever been 
granted Temporary grants of specifically circumscribed power to work out 
structural adjustments have been made m the Reorgamzation Acts of 1939 
and 1945 In times of war the President is likely to obtain special authority 
of this kind, such as the two War Powers Acts of World War II and the 
Overman Act of World War I— aside from his automatically operative 
war povvers, which are of considerable scope. / 

The power of appointment and— by imphcation—of removal is one of 
the most telling the chief executive possesses. Article II of the Constitution 
provides that he 

shall nominate, and by and with the advice and consent of the 
Senate, shall appoint ambassadors, other public ministers and consuls, 
judges ot the Supreme Court, and all other officers of the United States, 
whose appointments arc not herein otherwise provided for, and which 
shall be established by law but the Congress may by law vest the appoint- 
ment of such inferior officers, as they think proper, in the President 
alone, in the courts of law, or in the heads of departments.” 

The removal power, held by the Supreme Court corollary to the appoint- 
ing power,''' continues to be extensive but was defimtely qualified in the 
Humphrey case Corwin summarizes the present situation in this way:^* 

As to agents of his own powers, the President’s removal power is 
illimitable, as to agents of Congress’ constitutional powers. Congress 
may confine it to removal for cause, which implies the further right to 
require a hearing as a part of the procedure of removal. 

In the exercise of his directive function over the various administrative 
agencies— but not the independent regulatory boards and commissions— 
the chief executive is supported by several provisions of the Constitution, 
chiefly by the very first sentence of Article II “The executive power shall 
be vested in a President of the United States of America.” That broad 
grant would perhaps have sufficed of itself to empower the President to 

t^For the insight embodied in this phrase, students of administration are indebted to a 
brilliant — and practical — woman, Mary Parker Follctt Sec her "Individuilism in a Planned 
Soaeti in Metcalf, Henry C and Urwick, L, eds Dynamic Admtmstratton, New York 
Harper, 1942 

tt Myers v United Slates, 272 U S 52, 118 (1926) 

1^295 U S 602 (1935) 

FI Op at above m note 6, p 96 
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issue such orders as he might find necessary or expedient in directing the 
administrative operations of the executive branch. In addition, however, 
rertnin other provisions are relevant Among them are the express stipula- 
tion in Section 2 of the same article that he “shall be commander in chief 
of the Army and Navy of the Umted States, and of the militia of the several 
states, when called into the actual service of the United States," and the 
more general clause, already cited, that he “shall take care that the laws be 
faithfully executed ” 

However, uncontested authority to direct the executive branch proper 
docs not ensure informed and competent direction The problem is how to 
make it effective One of the first needs is a system of administrative com- 
munication that will flash up to the chief executive the institutional intelli- 
gence he requires from all sectors of his entire organization, and simul- 
taneously will guarantee that his orders and his general hne of approach 
will get through without distortion or delay to those on the lower levels of 
command. 

Statutory Implementation. Work programming and budgeting are basic 
to sound administration, but the President has had the machinery to per- 
form these functions systematically only for a bare quarter-century. The 
Budget and Accounting Act of 1921 furmshed him specialized staff assistance 
in a Bureau of the Budget operating primarily by reliance on his own direc- 
tive power.“ The administrative histones of the states suggest the same 
lesson: that until a goveinment adopts the idea of the executive budget— 
and preferably with the item veto that is lacking in the federal government 
— It IS futile to expect effective and economical administration. Of course, 
adoption of such a system will not automatically bring anything like the 
administrative millenium Without it, however, the gates to progress will 
open only halfway. 

Like the directive power, of which it may be said to be a derivative, the 
power to coordinate is general in the character of its applicauon. It rests 
fundamentally upon the same clauses in the Constitution listed as the sources 
of the directive power Beyond that it has been mide explicit in the Budget 
and Accounting Act and other statute., in which Congress has reaffirmed the 
President’s obligation to unify the ojierations of the vinous administrative 
agencies it has created One notable recent example is the Employment Act 
of 1946, under which the President is to avail himself of a new Council of 
Economic Advisers to convey to the legislature ways and means of attaining 
maximum empknment throughout the nation by concerted governmental 
action 

As a source of central information about the national administrative 
system, the chief executive is the logical agent reporting on progress of 
operations and policy problems to Congress or the public. The legislature 

l^Sec Morstcin Mir\, Fritz, ‘The Bureau of the Budget Its Evolution and Present Role, ' 
American Political Siiemc Reiiitt I?*!?, Vol 39 p 653 ^ 869^ 
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usually requires such reports in statutory language written directly into 
acts enabling or directing him to launch new undertakings. A good example 
IS the lepoitmg on the progress of the lend lease program during World 
War II We may also think of the annual message on the State of the Union 
and the annual budget message. In 1946, both were combined for the first 
time in a single document because the two messages increasingly tended to 
deal with the same fundamental issues of healthy economic, social, and fiscal 
development of our national order. Most other messages address themselves 
to particular matters. 

By far the larger body of data and proposals, however, emerges in 
administrative self-reporting withm the executive branch. This is the 
method — and the only one — by which the President can hope to keep him- 
self abreast of what is going on at the administrative front-lines and what is 
being done in his name by the army of federal employees deployed all over 
the country and our outposts abroad. Without staff work to harness this vast 
flow of information, it could easily turn into a destructive torrent. Facts, 
figures, and suggestions must be transformed continuously into information 
serviceable to the chief executive fomontrol purposes 

5 Arms of Modern Msnagement 

Need for Assistance to the President. “The President needs help." So 
wrote the President's Committee on Administrative Management headed by 
Louis Brownlow in its report submitted January 8, 1937. In assigning 
functions and responsibihties to the execuuve branch the Constitution and 
the statutes simply ordain that "the President” shall do thus and so. 
Obviously no man, whatever his genius, could personally perform the many 
and heavy tasks which the chief executive thus is obliged to take on It 
IS to him in his institutional capacity— to his office— that the assignments 
are made; and, except where Congress has itself fixed the means, he is 
expected, within the bounds of statutory authority and funds appropriated, 
to recruit, organize, and direct whatever personnel may be required for the 
work to be accomplished 

Here, with the sole exception of the chairmanship of the Council of 
Ministers of the Soviet Union, is clearly the biggest management job 
in the world How does the President handle it? What aides and facilities 
does he need to help him get his work done? True, the great line depart- 
ments are the instruments through which ultimately the purposes of the 
federal government are carried into effect But what are the means by 
which the President makes sure that they know of his intentions and 
expectations and that he knows how well they are suaeeding in their 
tasks? 

It was the general conclusion of the President’s Committee on Adminis- 
trative Management that (1) the President needed, in addition to his per- 
sonal secretaries, as many as six adrmnistrative assistants on his immediate 
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White House staff; (2) in the tasks of executive management he should 
have the assistance of three main “arms,” one for planning, one for budget- 
ing, and one for personnel; (3) with such internal arrangements as would 
meet the special problems presented by regulatory commissions and govern- 
mental corporations, all line agencies should be consolidated into twelve 
departments, each headed by a secretary of Cabinet rank; and (4) there 
should be a reordering of the functions of the General Accounting Office to 
ensure two things — that, on the one hand, auditing prior to spending should 
no longer keep the wheels of administration from moving; and that, on the 
other, the executive branch should be made more effectively accountable to 
Congress by more searching and more constructive post-auditing. 

How fully House and Senate would have accepted these recommenda- 
dons if President Roosevelt had not followed their submission with Ws 
provocative message on Supreme Court reform, no one can say. In any 
event, the Reorganization Act of 1939 incorporated only part of the pro- 
posed measures. Above all, the President was granted six administradve 
assistants, and a legal foundation was laid for the establishment of the 
Executive Office of the President — ^perhaps the most significant step forward 
since the Budget and Accounting Act of 1921. The Executive Office was 
made up of the National Resources Planning Board,'® the Bureau of the 
Budget, the Liaison Office for Personnel Management, the Office of Gov- 
ernment Reports, and the Office for Emergency Management.'® This last 
division of the Executive Office subsequently allowed the President desirable 
leeway for locating in it— even if by legal fiction— many of the great war- 
time control agencies. 

Notwithstanding the later abolition by act of Congress of the National 
Resources Planning Board and the administrative elimination of the Office 
of Government Reports, the Executive Office of the President has continued 
to serve essential purposes. Its principal remaining element, the Bureau of 
the Budget, has gone f.ir to give the President highly diversified staff assist- 
ance. Under the Employment Act of 1946, its services have been amplified 
by a Council of Economic Advisers, placed by law in the Executive Office. 
Technically outside the Executive Office but in fact linked to it have been two 
other important presidential agencies: the Office of War Mobilization and 
Reconversion" and the Office of Economic Stabilization, both devoted more 
to policy development than to administration. 

Realigning the Executive Branch. As to changes in the departmental 
structure, those authorized under the Reorganization Act of 1939 and subse- 
quently adopted in the form of presidential “plans" were not insignificant. 

15 See above Ch. 6, "Planning and Administration/’ sec. 2, "The Machinery for Plan- 
ning." 

l^Scc Brownlow, Louis and Others, 'The Executive Office of the President: A Sym- 
posium," Public Administration Retfietv, 1941, Vol. I, p. lOI #. 

11 Sec above Ch. 6, "Planning and Administration,” sec. 2, "The Machinery for Plan- 
ning." 
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Yet the executive branch emerged from World War II in need not only of 
reconversion to a peacetime basis but of further reorganization for the 
general purpose of increasing its effectiveness. Authorization to propose 
such modifications — not extending to certain exempted establishments — was 
eonferred upon the President in the Reorganization Act of 1945.^® Leaving 
aside the point that authority to reorganize administrative structure is in 
the nature of a continuing necessity and should therefore not be granted only 
for a limited time, how can the chief executive best use such power as is now 
vested in him.? If he wants to make it serve general needs, he will try to 
accomplish five main goals. 

First, he will weigh opportunities for regrouping and consolidation 
among and within line or operating agencies to effect better service, check 
duplication, and reduce the span of control for himself and the departmental 
leadership. Of course, this does not apply to those establishments which are 
set apart by reorganization statute. We may expect an integration of the 
War and Navy Departments into a single Department of Defense. In 
addition, the President may find it possible to consolidate various agencies 
with other main departments. It has even been argued that the number of 
departments can and should he reduced to seven. Experience suggests, 
however, that no change quite so drastic could win acceptance. Moreover, 
too heavy concentration along this line might in turn overtax departmental 
leadership. 

Central Staff Facilities. Second, the President may want to re&amine 
arrangements for the conduct of central staff and auxiliary services 
such as budgeting, recruitment and examination of personnel, in-service 
training, purchasing, accounting, printing, safety facilities, and the like. 
Here the aim would be to gain for the federal government whatever 
advantages can be derived from centralized staff and housekeeping activities, 
while yet leaving in each department adequate means as well as full 
authority and responsibility for getting its job done. This might also entail 
the removal nr mitigation of the hazards and impediments to sound manage- 
ment within the executive branch which are latent in the opportunities the 
General Accounting Office has of intervening in an unproductive manner 
in administrative operations. There is every reason for insisting on a 
careful audit of all records after an individual administrative transaction 
has been completed. But there is no good reason for the kind of supervision 
by the Comptroller General as head of the General Accounting Office that 
has developed in federal administration. Ideally, as the President’s Com- 
mittee on Administrative Management proposed. Congress should not only 
retain an auditor general for the final examination and certification of 
accounts, but it should also demand of him a truly comprehensive annual 

18 Again, as under the Renrganiaadon Act of 1939, the "hard core" of independent regula- 
tory agencies such as die Interstate Commerce Commission and the Securities and Exchange 
Commission was exempted, including the civil functions of the Army Corps of Engineers. 
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report on the character of fiscal operations and the general performance of 
the executive branch. 

Executive Office of the President. Third, the President must consider 
again the adequacy of his own staff establishments. The theoretical premises 
of the Executive Office of the President have proved sound; and the Presi- 
dent needs all the help he can get from that office Increasingly since 
1939, the Bureau of the Budget has grown into that great arm of overhead 
management which is the intent of the Budget and Accounting Act. In 
Arthur Macmahon’s descriptive phrase, the bureau has become the “em- 
bodiment of the presidency” m federal administration ■° Through its 
several divisions— Estimates, Fiscal, Legislative Reference, Administrative 
Management, Statistical Standards— the chief executive obtains continuing 
assistance in the preparation and execution of the annual budget; in the 
clearance and coordination of agency proposals for legislation or views on 
pendmg bills; in the achievement of better organization and management 
throughout the executive branch; in the coordinaUon of federal statistical 
services; and in the analysis of government-wide or departmental programs, 
of issues or impkcations of fiscal policy, and of the progress of admmistrative 
operations.^’- 

The situation is different with regard to forward-looking policy plan- 
ning. Harried as the President tends to be by immediate coneerns, he re- 
quires first-rate advice if he is to think wisely — or think at all— about the 
state of the Union a decade or generation hence instead of a year or two. 
There was provision for that kind of help as long as the National Resources 
Planning Board was still in existence. Since 1943, when Congress cut off its 
appropriations, it has been necessary for the President to rely on catch-as- 
catch-can planning services wherever he could get them, even if only in bits. 
Criticisms of the reconversion program have time and again shown up the 
unwisdom of abolishing the National Resources Planning Board. Sooner 
or later, its equivalent will have to be reestablished. Perhaps the new statu- 
tory Council of Economic Advisers, set up in the Execuuve Office of the 
President by the Employment Art of 1946, will eventually develop into 
such an equivalent. 

The case for a director of personnel to give the President expert counsel 
and, as civil service administrator, to direct the operations of the present Civil 
Service Commission, is almost equally persuasive True, the present arrange- 
ment of a Liaison Office for Personnel Management within the Executive 

^^This docs not mean, of course, that there should be maintained m the OfBce for 
Emergency Management skeleton agencies or technical stiffs actually not needed As its name 
suggests but does not full} exphin, this office serves its purpose in the main by providing 
an ever*ready legal and administrative framework withm which temporary emergency agenaes 
can be created when requirid, provided that funds arc made available for such agencies by 
Congress 

^OMicmahon, Arthur W The Future Organizational Pattern of the Executive Branch, 
American Political Saence Rettew, 1944, Vol 38, p 1182 
See Morsttin Mir\, loc at above in note H, p R69 
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Office, clearing on matters of presidential interest with the Civil Service 
Commission, has not been unworkable. Yet it remains essentially a make- 
shift that should be superseded. The President is as much in need of having 
his own director of personnel as are other chief executives. Few problems 
lie closer to the heart of administration than that of staffing— of discovering, 
recruiting, placing, and developing competent employees so that they can 
produce at top capacity. Solution of this problem should grow out of con- 
scious design and not have to depend upon favorable circumstances in the 
relations between the President and a so-called independent establishment, 
the Civil Service Commission. 

Policy Coordination. The fourth goal of administrative reorganization 
relates to the equivalent of that office whose head used to be spoken of as 
“Assistant President,” “Coordinator of Domestic Affairs,” or “Secretary of 
Domestic Policy” more often than as Director of War Mobilization and 
Reconversion.®^ By statute, this office is both temporary and outside the 
Executive Office of the President. If the President needs a special staff officer 
to coordinate domestic policy, much as the Secretary of State oversees 
foreign affairs, he would be well advised to place such an aide and his staff 
in the Executive Office — as exponent of directive coordination, in com- 
parison with the functions of managerial coordination that are being dis- 
charged by the budget director.®* If this were done, it would be possible at 
the same time to carry further the institutionalization of the Executive Office. 
It still needs better inner balance of policy development and administrative 
concerns; better integration of its working processes, including the White 
House staff in the technical sense; and better facilities for checking back and 
forth on all matters that come to the President's desk. 

Potentialities of the Cabinet. The fifth and final goal for which the 
President should strive as part of any reorganization is to make greater use 
of his underdeveloped Cabinet. Ample delegation of authority and respon- 
sibility by the President to the heads of his line establishments and consolida- 
tion of his own staff contribute greatly to success in administration. How- 
ever, the problems and concerns of the departmental system ramify so 
widely and intertwine so perplexingly that the chief executive must seek to 
arrange for the main agencies to share them with him through discussion 
and decision in the Cabinet. As a collegial body, the Cabinet could serve as 
a forum for debating general policy recommendations, and aid the President 
in formulating such proposals in true teamwork.®'' Cabinet committees, with 
the participation of specialized top personnel, could set themselves the task 
of finding a common approach to major policy issues and of devising a 
pattern of combined operations for giving effect to considered solutions. 

Sec above Ch. 6, “Planning and Administration," sec. 2, "The Machinery for Plan- 
ning.” 

22 Sec Morstein Marx, Icc. at. above in note 14, p. 898. 

22 Cf. Macmahon, loc. at. above in note 20, p. 1187. 
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Cabinet meetings might well include the key men of the President’s Execu- 
tive Office. This is but hopeful speculation, for it is one of the distinctive 
facts about our federal government that the Cabinet lives in a kind of 
dormant state as a device for making policy. However, one thing is certain. 
That President who first exploits the collective potentialities of the Cabinet 
as a regular and systematic practice will make a signal contribution to Amer- 
ican public administration. 



CHAPTER 



The Departmental System 

1. Generai. Features 

Purpose of Departmentalization. We speak of departments when dealing 
with parts of a whole. The whole may be a unified territory; thus, the French 
departements are areas into which the country is divided for governmental 
purposes. Or the whole may be the total structure of political organization; 
thus, we often refer to the three main powers of government, set apart from 
one another under our Constitution, as the legislative, executive, and judicial 
departments. Or the whole may be the machinery of administration com- 
bined in the executive branch; thus, we have long recognized the need for 
some division of labor in the administrative system by grouping more or less 
related functions under formally designated departments. It is with depart- 
mentalization in this last sense that we shall here be concerned. 

Departmentalization, being in essence a division of labor, is intended to 
make more e&ctive rather than split up the whole within which it is 
•appHedrWhen organizations grow to the jx5int where^irection and Control 
f can no longer be exercised in face-to-face contact benveen the leader and the 
rank and file, intermediate stages of leadership must be supplied. Such 
arrangements^though marking out the component parts within the whole — 
make it possible to keep the organization in formation and to attain efficient 
use of specialized skills. In determining the scope of responsibility on each 
of these intermediate stages or at each point of subdivision, consideration 
must be given to two elementary propositions. First, it is essential to achieve 
the greatest measure of operational unity within every subdivision. Second, 
it is necessary to establish sound working relationships among all sub- 
divisions. 

This is in the main a matter of economy of control. Subleadership is 
hopelessly overburdened when compelled to pull together scattered frag- 
ments of different activities. It is also easy to see that the demands on sub- 
leadership are not always of the same character. In large-scale organizations, 
public and private, the higher intermediate stages usually require special 
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capacity for ranging over broader fields and for marshaling sizable forces 
m close relationship to the aims of the organization as a whole. On the 
other hand, siihleadership on the lower intermediate stages down to the 
first-line supervisor increasingly calls for technical competence with respect 
to specific operations. Even the first -hne supervisor, however, is in a very 
practical s ense an agent of the lead er of the entirebrgSniSationpassIsting 
him i n attaining the ends^ the orgaD izatioiTSrfarge: 

The way in which the whole is reSnfofcetKthrough identification of its 
parts and their interrelations provides the general framework of adminis- 
trative organization. Hierarchy, lines of command, levels of responsibility 
and channels of administrative commumcation find their proper place within 
this framework. Departmentalization represents the highest intermediate 
stage of leadership in relation to the chief executive, but it is only one stage. 
Layer after layer, division of labor and delegation of authority progress 
downward throughout the departmental system. Nevertheless, the first 
order of division, on the departmental plane, is of decisive importance in 
giving shape to the bulk of the lower structure. That is why departmentali- 
zation, however academic much of the discussion about it may be, is any- 
thing but an academic matter. 

Stru cture of the Departme ntal System. In one form or another, and 
under varying labels, departmentalization occur s in all organized enterpris e 
except the smallest kind. The Philhps Petroleum Company, for instance, 
maintains no less than twenty-one departments, such as production, refining, 
traffic, and sales on the one hand; and engineering, research, economics, and 
public relations on the other. The Rochester Gas and Electric Corporation, 
another illustration chosen at random, operates through about eighteen de- 
partments, some of which are in the nature of subdivisions of the main de- 
partments.^ To mention a few examples m the field of government, Ten- 
nessee, under the reorganization acts of 1923 and 1937, placed the following 
departments under its governor: administration, finance and taxation, high- 
ways and public works, conservation, agriculture, insurance and banking, 
labor, education, public health, and institutions and public welfare.^ The 
mayor of Boston exercises authority, wholly or in part, over a much larger 
number of departments, including fire, health, hospital, public welfare, 
institutions, building, city planning, street laying-out, public buildings, 
school buildings, public works, transit, park, market, weights and measures, 
and library and art.’ The village manager of Winnetka, Ilhnois, has only 
five full-fledged departments to be concerned with— police, fire, health, pub 


1 See Metropolitan Life Insurance Comjany, Pdicyholders Service Bureau, Bustneti Organt 
getion, supplemental cxliibm A incl C, New York, 1944 This is one of a aenes of helpful 
r^orts on business miniiremcnt 

^ See Buck, A L , The Reorgamzation of State Governments tn the Untied States, p. 229, 
New York Columbia Univcrsit\ Press, 1938 

^ Sec Boston Municipal Research Bureau, Report, p 4, Boston, Oct 1937 
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he works, and water and electnc.^ The number of federal executive depart- 
ments has been kept to ten; hsted on the basis of seniority, they are; State, 
War, Treasury (tlie yiiginal trio since 1789), Navy (1798), Interior (1849), 
Agriculture (1862) Justice (1870), Post Office (1872), Commerce (1903), 
and Labor (1913).= 

Considering the actual scope of federal acnvities, it may at first glance 
look like a marvelous accomplishment that the chief executive of the nauon 
can direct these activities through so few departments— less than a third of 
the number of departments that cluster about the Prime Mmister in Eng- 
land. But the first glance is sadly deceptive. Historically, we started out 
well enough. The Founding Fathers, with a remarkably acute sense of 
administration, took great care in drawing the outlines of a umfied executive 
branch. However, significant departures occurred with the creation of 
establishments independent of the President save tor his appointing powei. 

The principal landmarks in this new development were the Civil Service 
Commission (1883) and the Interstate Commerce Commission (1887), 
both regulatory bodies— the former vested with virmal autonomy in recruit- 
ment for federal service and the latter well-nigh uncontrolled in its control 
over the national transportation system. Through the years, a baker’s dozen 
of similar agencies came forth on the precedent of these two. Add to this 
the proliferation of governmental corporations and separate authorities, 
and we have a picture of the diversity and diffusion which confronts the 
chief executive. How can he perform his constitutional duties as head of the 
administrative organization, asked the President’s Committee on Adminis- 
trative Management in 1937, when he must deal dirertly with one hundred 
federal agencies of one kind or another?® The Reorganization Act of 1939 
authorized some integration subject to statutory lunitations, but fell short of 
achieving anything like a final solution. How far the Reorganization Act 
of 1945 will carry us in this respect, remains to be seen. 

Much the same situation prevails in state and local governments. Inde- 
pendent boards and commissions, together with other unattached authorities 
of comparable status, in many jurisdictions compete with the departmental 
machinery controlled by the governor or mayor. The chairman of a munici- 
pal police commission, for example, may exercise greater power than the 
nominal principal executive of the city. Moreover, most state and local 
governments are still paying heavy tribute to the long ballot of old, which 

^Sce Village of Winnetka 111 , Annual Report for the Fucat Year ending Match 31, 1933 
P 2 

® General reference may be made in this context to the United State! Government Manual, 
the officnl handbook of the federal goiernment, which appears in up-m date editions at short 
mtervals and which may be obtoined from the Supenntendent of Documents, Government 
Printing Office Washington, D C 

^ See President’s Commitiec on Admioistranve Management, Repon mth Speaal Studies 
Washington- Govemmem Printing OEEcc, 1937 The findings and recommendations o£ this 
tomnntut. hm cxtrttil cnnsulcnblc influence on subsequent developments and still represent 
an important source of pertinent informlitton. 
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was based on the philosophy that most, if not all, offices should be filled by 
election. Elective officials such as recorder, treasurer, and comptroller, hold- 
ing office by statutory or even constitutional provision, may be thorns in the 
flesh of the state or local chief executive. Since the beginning of this century, 
measurable progress has been made toward raising governors and mayors 
to true responsibility for the executive branch, and the continuous spread of 
the council-manager plan of municipal government has worked in the same 
direction. However, an integrated system of administration is even now the 
exception rather than the rule, despite many notable instances of state and 
local reorganization. 

Factors in Departmentalization. Lest our failure to evolve a fully satis- 
factory executive structure be seized upon as evidence of governmental 
floundering, it must be stressed that departmentalization is fraught with 
complexities.’' These are in part technical, in part political. From a technical 
point of view, it is difficult to determine with assurance tlie proper basis of 
departmental organization. Should it be identity of major purpose to Be 
served or function to be exercised, such as national defense, social welfare, 
and urban development? Or should it be the nature of the process or the 
primary skill involved in it, such as engineering, licensing, and mimeo- 
graphing? Or should it be the group of people to be serviced, such as 
farmers, veterans, and small businessmen? Or, finally, should it be the 
territory or area on which activities shoiJd be focused, such as New England, 
the Missouri valley, and downstate Illinois? Speculating on the feasibility 
of each such basis, we are bound to discover soon that its strict and exclu- 
sive application leads simultaneously to two undesirable consequences. First, 
activities that belong together as components of a concrete administrative 
end-product are torn apart at various points and in varying ways. Second, 
if reasonable concessions are made to a combination of activities in what 
might be termed an organic manner and with an eye to the end-product, 
activities of the same kind appear in conjunction with others at many 
diflerent places in the executive branch. 

Classification of conceivable bases of departmental organization, being 
“one of convenience alone,”® is therefore merely a useful starting point for 
trying to piece together the jigsaw puzzle. How to manipulate the classi- 
fication for practical ends is quite another matter. Admitting its inability 
to lay down a few simple rules of the game, the Brookings Institution, 

tSee Gulick, Luther, "Notej on the Theory of Organization,” in Gulick, Luther and 
Urwick, L., cds.. Papers on the Seience of Adnanistration, p. 3 New York; Insdtutc of 
Public Administration, 1937; Brookings Institution, Report to the Byrd Committee on Oreatti- 
zaiioti of the Executive Branch of the National Government, Senate Report No. 1275, 75th 
Cong., 1st Sess., Washington; Government Printing Office, 1937; Wallace, Schuyler C., Federal 
Departmentalization: A Critique of Theories of Organization, New York; Columbia University 
Press, 1941. Sec also above Ch. 7, "Working Concepts of Organization." 

* Benson, George C. S., “Internal Administrative Organization,” Public Administration 
Review. 1941, Vol. 1, p. 473. ' 
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advising a congressional conunittee several years ago, suggested a cautiously 
eclectic approach:® 

No single factor can be decisive throughout the entire organization. 

One factor may help us to decide at one point; elsewhere, another factor 
may be mote helpful. At every point one determinant must be balanced 
against another. For some functions and some agencies there may be 
no one best course of action. A choice may be presented between alterna- 
tives, one as desirable as the other. 

This does not sound very encouraging, but it contains more than a grain 
of truth. Study of departmentalization, like all administrative analysis, re- 
quires careful penetration into the total situation in which the problem to 
be solved is lodged. Technical knowledge, even when tested in the hard 
school of practical experience, is of little avail unless its application is pre- 
ceded by painstaking and skillful diagnosis, not only of the ill to be reme- 
died, but also of all the factors that bear upon both the ill and the possible 
remedies. 

Aside from its technical compexides, departmentalization is also beset 
with political issues. No sooner has a department been established than it 
will become enamoured with itself. However extraordinary the conglomera- 
tion of activides packed into it by way of compromise, it will presently 
associate itself with each of them in unfaltering fondness. Talk about 
shifting any of these activities to some other department— as subsequent 
events may indicate to be the better logic— and argument breaks loose. Then 
also, departmental officialdom naturally inclines toward taking an expansive 
view of the department's mandate. As the department grows bigger and 
better (which to its leadership may be one and the same thing), it inevitably 
begins to impinge upon related activities carried on by other departments. 
Again, there will be a lot of fussing and fuming when lines of demarcation 
must be redrawn. Each time the department will muster persuasive reasons 
for keeping what it has “always” had, or what “belongs to it”— at least by 
implication; and its arguments are likely to evoke a vigorous echo among 
the loyal clientele of special interests and pressure groups that have lined 
up within its ramparts. Usually the noise alone is enough to intimidate 
reform. 

Moreover, executive reorganization is a somewhat obscure art and 
more than a little suspect among the entrenched interests inside and outside 
the departmental system. Suspicion begets hostility and resistance. Institu- 
tional resistance may be deliberate, but it may arise also from the inertia 
of settled form. The cumulative effect has been one of inordinate immobility. 
Looking at the departmental structure, we may be reminded of “monsters 
with great defensive power developed at the expense of movement and 
intellect,” as Pendleton Herring has so aptly put it.“ 

* Op. at, in note 7, p. 43. 

"Execuiivc-Lcxislativc Responsibilities.'' Amtrican Political Science Revieuf 1944 Vol. 
38, p, 1161, 
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In the face of such “monsters,” the feeble voice of organizational com- 
monsense is none too effective. Exceptional circumstances must come to the 
fore in order to provide the psychological moment for thoroughgoing 
realignment. Circumstances of this kind are relatively rare. But they are 
frequent enough to warrant continuous structural planning by a central 
staff agency such as the Bureau of the Budget in the Executive Office of the 
President. Continuous planning is necessary because changing national 
needs and emerging reorientation of policy usually affect the departmental 
system to a greater or lesser extent. Here, as elsewhere, preparedness pays. 
When the day for constructive action arrives, the whole opportunity may 
hinge on the immediate availability of fully considered proposals for 
reorganization. 

Undirected Growth. The techiucal and political difficulties which sur- 
round departmentalization account in large measure for the fact that the 
structure of the executive branch has been traditionally the product of 
“undirected growth,” in Leonard D. White’s descriptive phrase. To put 
it differently, rarely if ever have we tried to project existing and emerging 
governmental activities in terms of a comprehensive organizational plan. 
On the other hand, judging by our experience with state and local reorgani- 
zation, we must admit that a neatly conceived general formula yields only 
limited results unless its application is accompanied by a change of insti- 
tutional atmosphere. This would have to include a corresponding strength- 
ening of enlightened m.tnagement, a better personnel system, and greater 
legislative self-restraint in tampering with the departmental scheme on 
partisan impulse. Reorganization h.ts been abused as a political football 
more often than we might think. Nor has the game lost its attraction to 
those who know how to pl.iy. A notable recent instance occurred in 1945 when 
the Senate was asked to confirm former Vice President Henry A. Wallace 
as Secretary of Commerce. He had proved himself earlier an able Secretary 
of Agriculture. Yet confirmation was attainable only .after responsibility 
for extensive governmental credit activities had been severed from the 
Department of Commerce and made the concern of a separate agency. 

The alliance between institutional inertia, vested interests, and political 
partisanship throws an enormous weight of support behind the departmental 
status quo. Stability of organization is in itself an asset, because for greatest 
efficiency everyone must know his way within the organization as a matter 
of hahit. Indeed, hahit born of repetition or indoctrination minimizes the 
effects even, of grossly deformed organization. However, stability becomes 
a vice when it is maintained at the price of structural simplicity and balance. 
It shows itself as a particularly serious vice when we consider the usual time 
lag between established governmental form and the evermoving substance 
of social and economic life. On practical grounds, therefore, we should 
strive for a permanent legislative-executive arrangement under which appro- 
priate organizationial adjustments and modifications in the executive branch 
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can be made in harmony with changing needs. The legislature would pro- 
vide the frame of reference, and the chief executive would take action 
within the scope of his authorization. This is what Herbert Hoover, then 
Secretary of Commerce, proposed in 1924 before the Joint Congressional 
Committee on the Reorganization of the Administrative Branch. The 
Reorganization Act of 1939— though conceding only temporary authority- 
followed the line of Hoover’s reasoning. It called for reorganization plans 
formulated by the President to be submitted to Congress, which reserved 
to Itself the right of disapproval.*^ Under the Reorganization Act of 1945, 
the same general prescription has been used for the postwar period, because 
the two War Powers Acts of World War II — temporary grants of merely 
temporary effect modeled on the Overman Act of World War I — ^were 
designed specifically for only war-emergency duration.*^ 

Because departmentalization aims to increase the effectiveness of the 
whole rather than partition it, the number of mam divisions is important 
from the angle of direction by the chief executive. His physical span of 
control is naturally limited. Reasonably exact measurement would differ 
with different personalities. Bat for each personality the limit is easily 
reached, especially if we keep in mind that a smaller number of departments 
in turn may involve too wide a span of control for the department heads, 
thus shifting the problem to the next lower level. Inflexible restriction of 
the number of departments is therefore no adequate answer, whether such 
restriction be imposed constitutionally, as it has been in several states, or by 
statute, as it was in the Reorganization Act of 1939, here primarily as a check 
on the President's range of structural choice. 

Qiiasi-Depcatments. Although no new “departments” were to be created 
under the Reorganization Act of 1939, three quasi-departments came into 
being: the Federal Security Agency, the Federal Works Agency, and the 
Federal Loan Agency. Each absorbed into itself a multitude of adminis- 
trative establishments, many of which had formerly not known a common 
denominator. We may doubt very much whether the grouping of quite 
diversified lending activities under a quasi-department— and hence without 
close relationship to broader substantive programs— was a sound move. The 
fact remains, however, that the three new agencies brought measurable 
relief to the overburdened chief executive. As for internal integration within 
each new agency, it is hardly surprising that initially there was more 
similarity to a holding company than to a department. 

11 1 or grcitcr clctiil sec Millctt, John D and Rogers, Lindsay, “The Lcgislaave Veto 
and the Rcorgnnization Act of 1939,” PaWiv AdmtmstnUon Rmew, 1941, Vol. 1, p 176 §. A 
brief histnr) of federal reorganization efiorts may be found in Menara, Lewis and Schmecke- 
bier, Laurence F , Reorgamzaaon of the Nationiil CammmeTit, p. 181 ff., Washington: Brook- 
ings Insticunon, 1939 

11 Tor an illuminating and authontatiye preview, sec Brownlow, Louis, “Reconverrion of 
the Fcdcril Administrative Machinery from War to Peace," Pubhe Admauaration Remeui, 1944, 
Vol 4, p 309 0 The author served as the chairman of the Presidents Committee on Adminis- 
Crative Management, see above note 6 
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The common denominator does not spring from mere pronouncement 
It must be fostered systematically over a longer period before it translates 
Itself mto a point of view commonly shared throughout the agency In 
general, formation of quasi departments is an ingenious device for provid 
mg the executive branch with an experiment il fringe Activity groupings 
may thus be tried out in practice, and legislative assent to full departmental 
status may be bought by demonstration of performance This applies also 
to such essentially permanent establishments as the National Housing 
Agency, a merger of several no longer novel federal programs which might 
have come about under the Reorganization Act of 1939 but actually took 
place under the First War Powers Act of 1941 and thus required further 
legislation for its continued effectiveness. 

2 Interdepartmental Codrdinaiion 

Before the consolidations made possible by the Reorganization Act of 
1939 had reached the point of full returns, the graduil transformation fiom 
peace to war expressed itself in the creation of many new agencies Coordi- 
nation became a burning issue. The way this issue was met is likely to have 
wider significance. In the first place a consideiable degree of coordination 
was achieved through the Executive Office of the President, doubtless the 
outstanding pioduct brought forth under the Reorganization Act of 1939.“ 
One of Its divisions, the Office for Emergency Management, furnished the 
nominal link between the chief executive and most— though not all— of the 
new machinery In the initial period, it also exerted some real coordmative 
and prompting influence More important m the whole development was 
the role of another division of the Executive Office, the Bureau of the Budget. 
The latter, established in 1921 as the President’s first staff agency, came 
to reflect him in administration, in Arthur M.acmahon’s appriisaP'* Sec- 
ondly, as the pressures and fnaions within the quickly expanding execuuve 
branch increased and as action programs acquired red hot priority, officials 
in charge of such programs were authorized to assume directive powers in 
broad fields, binding upon all operating agencies active in these fields This 
was true of the heads of the War Production Board and the War Manpower 
Commission Later, successively wider coordmative mandates were en- 
trusted to the director of the Office of Economic Stabilization (1942) and the 
director of the Office of War Mobihzation (1943), afterwards the statutory 
Office of War Mobilization and Reconversion 

A highly mfonnativc symjxi'iium on die rxcculive Office of the President in its ordinal 
form by Louis Drownlow mil Othus win published in PtiMtc Admimsiration Rcttcti', 19dl 
Vol 1, p 101 § The rcidcr should bcir in mind that subsequendy two divisions of the 
Executive Office disappeared The Office of Govtmmcnt Reports was disbanded as such, and 
the National Resources Plannins* Board died of Icgidatjvc antagonism 

'•The Future Organizational Pattern of the Executive Branch, American PoUttcel Setena 
Reoieuf, 1944, Vol 38, p 1182 A helpful review of war developments is offered by Gulick^ 
Luther, ‘ War Oiganizanon of the Federal Government,” ibid p 1166 ff 
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Sta§ Establishments. To place reliance for interdepartmental coordina. 
tion on officers or offices that serve the chief executive in a staff capacity 
and exercise authority essentially in his name and by his direction is not a 
novel tendency. Provision for such assistance has been a typical concern 
of state and local reorganization for several decades. It was expressed most 
frequendy in the centralization of expenditure control under a budget 
agency attached to the office of the governor, mayor, or city manager. A 
milestone was set in 1917 when Illinois introduced such a budget system 
into its state administration. Municipalities followed the same path. The 
Budget and Accounting Act of 1921 carried the much-publicized prescrip- 
tion into the federal government. By equipping the President with a special 
agency, the Bureau of the Budget, to aid him in shaping up, year after year, 
the annual work plan of the government for consideration and adoption by 
Congress, this act reversed the former trend toward departmental self-deter- 
mination and independence. In constructing the genera] program of agency 
estimates of appropriations, the Bureau of the Budget could correlate the 
activities undertaken throughout the executive branch, and thus give a 
substantial impetus to interdepartmental coordination as well as to the 
improvement of administrative management. 

With the establishment in 1939 of the President’s Executive Office, the 
Bureau of the Budget, as an integral part of the new nucleus, underwent a 
conspicuous e.xpansion in order to become one of the “principal management 
arras of the Government.’’^'' Through its growing professional staff, it was 
able to furnish practical help at numerous points in the conversion of the 
administrative system from peacetime needs to wartime demands, and in 
spreading knowledge of tested methods and practices. The broad range of 
this kind of combined consulting and installation service supplied the bureau 
with unusual opportunities for spotting undetected weaknesses of organi- 
zation and management in the unfolding war administration. Depending 
on the character of the problems and obstacles which it encountered in its 
remedial efforts, the bureau on many occasions placed issues before the 
President which would ordinarily not have come to his early attention. In 
numerous instances, these issues involved clarification of jurisdictional boun- 
daries and adjustment of programs for better coordination of different 
agencies that somehow had got in one another’s way. 

Simultaneously, the bureau kept its eyes on the attainment of dominant 
wartime objectives through concerted action by several federal agencies, 
from the point of view of both adequate administrative planning and syn- 
chronized execution. This entailed working contacts with planning staffs 
and operating officials in various parts of the executive branch, and dso the 
combined boards and similar devices by which the United States seeured 
cooperation with Great Britain, Canada, and other members of the United 

IB This is the language of Executive Order No. 8^48 of September 8, 1939, which may 
be called d^e original charter of the President’s Executive Office. See also above note 13. 
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Nations.^" Aside from such working contacts, the bureau exercised its 
budgetary authority for coordinativc purposes The same end was furthered 
in connection with the bureau's review for conformity with the President’s 
program of agency proposals for legislation or executive orders, and agency 
reports to congressional committees on pending bills Another avenue of 
coordination presented itself m the bureau’s responsibility, under the Reports 
Act of 1942, for approving agency plans for statistical inquiries addressed to 
the public. Additional pertinent authorities were included in the war over- 
time pay legislation and its successor, the Federal Employees Pay Act of 
1945, under which the budget director determines periodically the personnel 
requirements of federal agencies 

Coot dmating Agencies Compared with the implicit and broadly inclu- 
sive coordinating mandate of the Bureau of the Budget, the wartime inno- 
vations for pulling together governmental activities in order to “hold the 
line” against inflation and to organize all of the productive resources of the 
country for greatest striking power appear as explicit and specific grants of 
authority The evolving pattern became clear with the formation of the 
Office of Economic Stabilization; it later found its sharpest expression in 
the tasks assigned to the new Office of War Mobilization The director of 
the Office of War Mobilization was charged with the duty “to unify the 
activities of the federal agencies . engaged m or concerned with produc- 
tion, procurement, distribution, or transportation of military or civilian 
supplies, materials, or products” He was also to “resolve or determine 
controversies between such agencies,” except those falling into the jurisdic- 
tion of the Office of Economic Stabilization In exercising these functions, 
he was entitled to “issue such directives on policy or operations to the federal 
agencies . . as may be necessary to carry out the programs developed, the 
policies established, and the decisions made” under his authority, and to 
call for progress reports ftom any of the agencies subject to his directives. 
In basic conception, the pattern fashioned by executive orders issued in 
1942 and 1943 under the President’s wartime powers was reaffirmed m the 
War Mobilization and Reconversion Act of 1944 In this law the renamed 
Office of War Mobilization and Reconversion emerged as a statutory estab- 
lishment, incorporating within itself three equally temporary demobilization 
agencies having kindred supervisory concerns the Office of Contract Settle- 
ment, the Surplus War Property Administration, and the Retraining and 
Reemployment Administration ” 

Thus there had arisen, side by side with more traditional coordinating 

Operation of the combined machiner> has been looked upon by many as a rehearsal 
for peacetime mtcrmtional orgnnization sec, for instance Salter, Arthur ‘From Combined Wat 
Agencies to International Administration PuMic Admtmstfation Review, 1944, Vol 4, p \ f. 
The audior is an old hind at combined business hjs study of Allied shipping control during 
World War I, published in 1921 is itill of great value 

The progress of demobilization planning has been traced by Key, V O , "The Recon- 
version Phase of Demobilization ’ American Polittcal Snence Review 1944, Vol 38, p 1137 ^ 
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machinery as exemplified by the Bureau of the Budget, an impressive 
hierarchy of coordinators, with the War Mobilization and Reconversion 
director closest to the apex. He was not exactly at the apex because he had 
to share the loftly heights with others, primarily representatives of the 
military services, including the Joint Chiefs of Staff, and spokesmen of 
foreign policy, especially the Secretary of State. Although in large part a 
makeshift arrangement, the new hierarchy of wartime coordinators was 
instrumental in settling countless questions which normally would have 
plagued the chief executive without really requiring his consideration. 
Delegation of some of his authority proved to be the answer to the riddle 
of unified administrative operation. 

This sounds quite simple. But the specific character of such delegation 
had to be worked out experimentally. Men had to be found to try their 
hand at tentative assignments, never knowing at the start whether they 
would fit into the personal working habits of an executive head who at the 
very beginning of the defense organization for war needs had proclaimed 
himself emphatically “the boss.” And prestige had to be built up for these 
men so that operating officials would actually take orders without thoughts 
of appeal or evasion. All of this called for more than mouth-filling clauses 
written into executive orders. 

Although interdepartmental coordination had gained the upper hand 
over departmental friction during the closing years of World War II, it 
did not exactly leave us an accepted prototype for peacetime use. In the 
first place, the somewhat haphazard stratification of coordinative layers 
wedged between the chief executive and the departmental system in its 
wartime enlargement in itself resulted in a good deal of uncertainty. A 
simpler postwar setup appears highly desirable, with fewer layers and 
still greater precision in responsibilities. Second, the hierarchy of coordi- 
nators with their own special staffs seemed to pose a contradiction to the 
fundamental idea embodied in the Executive Office of the President. 

Each coordinator reflected an element of power derived directly from 
the basic function of the chief executive as the constitutional overseer of the 
departmental scheme. To differentiate between the “arms of management” 
supplied in the Executive Office and special arms of coordination might be 
a strenuous exercise in semantics. Some of the special arms of coordination, 
it is true, were nominally part of the Exautive Office, through the fiction 
of an integrated Office for Emergency Management; this applied, for in- 
stance, to the chairmen of the War Production Board and the War Man- 
power Commission. However, in both fact and physical location, these first- 
line coordinators were none too close to the White House. Closest to it, and 
actually in it most of the time, was the head of the Office of War Mobiliza- 
tion and Reconversion; but he, interestingly, was never organizationally 
included in the Executive Office. The institutional gap between him and the 
Bureau of the Budget would probably have caused difficulties save for 
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generally satisfactory working relationships, insisted upon by President 
Roosevelt himself. 

A third factor is perhaps still more important. Under the War Mobiliza- 
tion and Reconversion Act of 1944, the top coordinator of the home front 
assumed a statutory office under specifications that tended to pull him 
toward congressional rather than presidential superintendence. To that ex- 
tent the law impinged visibly on “the orthodox administrative doctrine that 
organs of direction should occupy a staff relation to the chief executive.”^ 
Here, again, we perceive possibilities of dissonances. 

. A statutory “Assistant President,” gravitating toward Congress because 
of special reporting obligations, may severely limit the President’s directive 
power. His presence also may cause strain in the President’s use of the “arms 
of management” provided in the Executive Office. Or, if there is instead of 
an “Assistant President” the head of a superdepartment in charge of pro- 
gram formulation and program coordination over wider areas of the 
departmental system, might not such statutory relationship with the legis- 
lature narrow unduly the President’s control over the line-up of operating 
agencies? Coordination above the departmental level is part and parcel 
of the President’s executive function. Such coordination can only be 
achieved by his direction, based on the same principle on which rests the 
exercise of authority by his “arms of management.” It appears to follow 
that for best results codrdinative assistance should be rendered to the Presi- 
dent within the framework of his appropriately regrouped Executive Office. 
Managerial coordination by the Bureau of the Budget and directive co- 
ordination by a special officer cannot be separated organizationally. 

Role of the Cabinet. Nothing has been said thus far about the Cabinet 
as a coordinating mechanism, and for good reasons. It is customary to point 
out that in contrast with Great Britain the American assembly of depart- 
ment heads as a consultative body is devoid of constitutional standing, in 
the states as well as in the federal government. Nor is the matter different 
in our municipalities. Where governor’s or mayor’s councils exist, they are 
generally special advisory establishments for particular purposes. Whereas 
the British War Cabinet, in both World War I and World War II, served 
as one of the foremost devices for tightening up the departmental system, 
in the United States the accelerated pace of critical times seems to bring 
about almost the opposite result. Woodrow Wilson did find it convenient 
to meet regularly with the key figures of his war administration, but work- 
ing relations among various agencies rarely dominated the agenda. Franklin 
D. Roosevelt took no inspiration from Wilson’s example and managed to 
keep the circle of his close advisers for the most part in fairly constant 
motion. The parallel with the “brain trust” of the thirties suggests itself, 
including the rate of turnover. In this picture the Cabinet's contribution was 

^®Kc)r, loc. cit. in note 17, p, 1152. 
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reduced to the fact that it continued to meet without ever becoming a 
central cog. 

One explanation of the difference between British and American prac- 
tice in this respect is usually left unmentioned. In England, the Cabinet 
puts heavy responsibility for the effective conduct of its business on a com- 
petently staffed secretariat. This secretariat, in its developed form the 
institutional offspring of World War I, sees to it that all matters on the 
docket, except last-minute propositions of great urgency, are checked and 
cleared to the point where the issue can be disposed of by a decision offer- 
ing promise of finality. With us, notwithstanding the existence of the 
Executive Office, comparable facilities for continuous cross-referencing 
are still lacking. Small wonder that Cabinet meetings tend to revolve 
around summaries of developments presented by the President himself, 
and items of departmental concern brought up by individual secretaries but 
rarely of true interest to the Cabinet as a whole. Although sound sugges- 
tions have occasionally been advanced for a vitalization of the Cabinet,^® 
decisive change is hardly in the offing as long as we do not build up an 
adequate secretariat. 

Use of Interdepartmental Committees. Before we leave the subject of 
interdepartmental coordination, a word on the use of special committees 
is in order. Such committees combining representatives of several agencies 
for joint deliberation of matters of common interest or wider ramification 
are nothing new. We find illustrations on all three levels of government- 
federal, state, and local. Shortly after its inception, the Bureau of the 
Budget began to surround itself with a growing array of interdepartmental 
committees which, under varying names, attended to the inauguration of 
better management. Collectively, they came to be known as the Coordinat- 
ing Service, steered by a chief coordinator who in turn reported to the 
director of the bureau. The Coordinating Service was supported by a 
regional organization of its own, which linked itself to the more than three 
hundred federal business associations composed of ranking federal field 
officials in as many cities throughout the land. In the early twenties, these 
interdepartmental arrangements gave considerable drive to the improvement 
of governmental business practices. But in the course of time the effort 
spent itself, and the Coordinating Service died of stagnation. It was form- 
ally abolished in 1933. Atrophy had also weakened the remaining federal 
business associations. 

Many other interdepartmental committees, however, continued to pursue 
their missions in the executive branch. One notable example was the Cen- 
tral Statistical Board, later transferred to the President’s Executive Office 
and perpetuated as the Division of Statistical Standards in the Bureau of 
the Budget. Tboughout the lifetime of this board, coordinating functions 

l®See, for instance, Macmahon, loc, cit, in note 14, p. 1187. Sec also above Ch. 8, “The 
Chief Executive,” sec. 5, “Arms of Mana^mcnt" 
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were in the foreground of its program. The same can be said of the Com- 
mittee on Trade Agreements brought together under auspices of the State 
Department. A more recent instance was the creation in the State Depart- 
ment of an Executive Committee for Economic Foreign Policy, which may 
prove itself a very important interdepartmental arrangement.^” 

With all that, we are far from possessing on any of the three levels of 
government a comprehensively interlocking committee system. Nor should 
we expect too much from it if we had one. For, in the nature of things, 
interdepartmental committees seldom feel the directive push from above. 
They function on condition of agreement, and may deteriorate into trading 
posts where stubborn parties bicker for their own advantages. Apparently, 
such committees work best on the basis of specific terms of reference, with 
a membership picked for sufficient authority or technical knowledge to 
facilitate mutual commitment, and under alert and vigorous leadership. 
When these conditions prevail, interdepartmental committees may repay 
many times the administrative effort invested in them. 

Avenues of Progress. In the perspective of interdepartmental coordi- 
nation, the departmental system shows itself as a massive conglomeration 
which does not readily respond to the reins held by the chief executive. Ad- 
ministrative agencies are apt to become personifications of a purpose en- 
dowed by legislative action and guarded by interest assortments that regard 
themselves as the lawful beneficiaries of the endowment. The result is 
reluctance toward whole-hearted acceptance of executive control. Centrifugal 
tendencies are therefore innate in the departmental structure. A concert 
of forces is attainable only through continuous assertion of direction from 
the top. 

Realistically speaking, this means that coordinative effort plays the 
role of a counterpressure. It is never supreme, but it may go far toward 
accomplishing a relatively high degree of homogeneity of general orienta- 
tion. Organization charts of the executive branch tend to display reas- 
suringly straight lines of command and responsibility. In certain ways, 
however, a more appropriate comparison might be that with a feudal 
pattern of higher and lower fiefs in which the vassals are sometimes torn 
between conflicting loyalties, and where designation of rank is often a very 
misleading index of actual power and influence. 

Looking ahead with our eyes on the national goal of high-level employ- 
ment, we can discern some of the problems that closely bear upon the 


For an informative appraisal of federal experience in this field, see Reynolds, Mary T., 
Interdepartmental Committees in the National Administration, New Yorkt Columbia University 
Press, 1939, Hie role of interdepartmental machinery within the State Department is indicated 
in Laves, Walter H. C. and Wilcox, Francis “Organizing the Government for Pardcipadon 
in World Affairs,” American Political Science Review, 1944, Vol. 3S, p. 913 Sec also two 
related papers by the same authors under the titles **The Reorganizadon of the Department of 
State,” ibid., p. 289 ff., and “The State Department Condnues Its Reorganizadon," ibid., 1945, 
Vol. 39. p. 309 
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general organization of the executive branch. When integrated economic 
policy and coordinated application of regulatory and stimulative mechan- 
isms are at a premium, we must aim at three cardinal things. First, while 
adding to the strength of top coordination in planning as well as in execu- 
tion, we must decrease the exorbitant strain on the chief executive by 
providing supplementary opportunities for synthesis through broader re- 
grouping of departmental spheres or stronger machinery for interdepart- 
mental cooperation. This need is particularly acute in such fields as 
provision for unified national defense, conduct of postwar foreign affairs, 
maintenance of industrial peace, and integration of authority over trans- 
portation, including aviation. Second, as soon as we think of the impli- 
cations of departmental regrouping to further these ends, the question of 
the independent regulatory boards and commissions comes to mind. 
Independence from the chief executive in combination with segmentation 
of regulatory assignments between a variety of such agencies spells serious 
inadequacy. The postwar need for dealing with the economy in terms of 
widely inclusive consistency does not accord with multiplicity of inde- 
pendent regulatory bodies. Much of this is also pertinent to the future 
role of governmental corporations. And third, sound staff work within 
a more comprehensive Executive Office of the President, with full partici- 
pation of agency staffs, will be an indispensable requirement. Invigoration of 
the staff function cannot be long delayed lest government itself be chal- 
lenged in its role of protecting the enterprise economy against fateful shocks. 

3. The Secretary's Business 

In federal administration, the title of secretary is confined to the heads 
of eight of the ten executive departments; the remaining two department 
heads are designated as Attorney General and as Postmaster General. 
However, in this discussion of the secretary’s business we shall apply the 
term generically. That is to say, we shall deal with the tasks of the gov- 
ernmental executive on the agency level, whatever the name of the agency. 
Names differ widely today. Aside from the regular departments— federal, 
state and local— we find agencies labeled as offices (such as the Office of 
Price Administration), administrations (such as the Veterans Administra- 
tion), authorities (such as the Tennessee Valley Authority), and so on. 
Quite a few of these are permanent establishments; many others are of an 
emergency character. However they may differ in durabiUty, most of them 
are generically very much like the regular departments. Their heads face 
about the same working conditions and tribulations. 

External Adairs. Like the chief executive himself, the governmental 
executive on the agency level must cope with two main categories of busi- 
ness: external matters and internal matters. Both categories eompete for 
his attention. He cannot safely neglect the one for the other. In this re- 
spect, again, the governmental executive finds himself in a position not 
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basically different from that occupied by the executive in private enterprise. 
It IS sometimes suggested that the governmental executive, bemg a public 
figure distinctly visible to the public, is more heavily burdened with ex- 
ternal matters However, private management has recently become very 
much aware of the necessity for dividing its energy to satisfy the general 
public as well as its customers, stockholders, and employees. 

An angry general public can stir up a lot of trouble even for the biggest 
corporations. Thus it is sound protection of investment for private man- 
agement to put Its best foot forward in its relations with the general public. 
Ever since the late Ivy Lee made himself the father of a new profession 
by “humanizing” the Pennsylvama Railroad and the senior Rockefeller, 
the art of public relations has enjoyed top rating among the external con- 
cerns of business executives. The emergence of such figures as Archibald 
MacLeish, a ranking man of letters, and William Benton, a publicity 
specialist, as Assistant Secretaries of State in charge of informational services 
is symptomatic of the same development m public administration. 

Roughly speaking, the weight of the executive function m the techmcal 
sense rests in the internal realm, m the direction of an administrative or- 
ganization toward accomplishment of its purposes. By comparison, ex- 
ternal business gives the impression of being auxiliary to the executive 
function, providing for the surrounding condiUons under which this func- 
tion— and the total task of the organization — can best be carried out. Such 
a distinction, however, should not lead us to assume that we may draw a 
precise borderline between external and internal aspects. Quite apart from 
questions of administrative policy where public repercussions are often a 
crucial factor, even seemingly innocent details of management have an 
alarming capacity for catching unexpected attention outside the agency’s 
four walls. Most problems which come before the governmental execu- 
tive carry with them potentialities of public debate, and require at least 
a second thought from this angle. 

Living in a GoldfLIi Bowl. Fortunately, the large majority of items 
passing across the desk of the governmental executive fail to attract outside 
notice. But he can never be sure in advance. Newsmen have their peculiar 
pipelines. Congressmen fish up a great many interestmg things about regu- 
lations, instructions, and oidcrs which agency field officials bring to bear 
upon constituents “back home.” Grilling may be merciless when the time 
comes around for legislative committee hearings on the agency’s budgetary 
estimates, to say nothing about investigating committees. 

Of course, public sv ikcfulness is not only necessary in a democracy but 
also a most desirable stimulant. Yet the governmental executive frequently 
has a tough time trying to do anything without offending some organized 
group or running up against the highly personal views of a powerful fig- 
ure in the legislature. On the legitimate doctrine that public business is 
everybody’s business, we are as a nation predisposed toward criticizing pub- 
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lie officials more liberally and spontaneously than we do executives in 
private enterprise. That in itself has done much to retard the demise of the 
myth that business management is more efficient than government, and to 
keep alive the dangerous notion that the price of democracy is inefficiency. 

Because of the pressure of externa! matters, the governmental executive 
must be something of a politician, at least in an extracurricular way. If 
he was recruited from the arena of politics, he may not find it difficult 
to retain his former alignments and friends. These are valuable sources of 
counsel on matters of agency strategy and tactics. They can be instrumental 
in promoting the public reputation of the governmental executive as a 
“crack administrator,” even if his management staffs will never cease to 
shake their heads in privacy. Friends good and true, in the legislature and 
in interest organizations, are also able to carry the ball for him when the 
game becomes fast. A different situation usually presents itself to the gov- 
ernmental executive whose rise to office stems from eligibifity acquired 
outside politics in the customary meaning. He needs the same kind of 
external support, but he seldom gets it without extensive effort. He may 
also learn that it is not a simple thing to be a politician in an extracurricular 
fashion without making it a curriculum. 

Whatever the background of the governmental executive, he cannot for 
any length of time relax his vigilance over his agency’s public relations. 
This requires special internal organization, technical assistance within his 
own office, and much hard labor on his part in mingling socially with the 
right crowd, in building good will at his press conferences, and in cultivating 
his legislative contacts. Nor should we forget his equally exacting chore of 
maintaining himself close to the chief executive and those who have his 
ear— officials or members of the “kitchen cabinet,” which may also include 
elements of the distaff side. 

Finally, there are his colleagues at the helm of various other agencies. 
Some of them may have sharply competitive instincts. Others may demon- 
strate personal antagonism. But rare is the agency which can live by itself, 
without dependence on sympathetic cooperation from other agencies. It 
would be very bold to presuppose the existence of whole-hearted cooper- 
ation among all members of the executive family. In the development of 
cooperation, the way in which the governmental executive personally gets 
along with his brethren is a matter of great importance. One of his most 
obvious tasks as the responsible head of his organization is to exert himself 
continually toward driving into every part of it a thorough appreciation 
of the need, not only for good public relations, but also for effective work- 
ing relationships with other elements of the executive branch. 

Character of Executive Function. Turning to the executive function itself, 
we may describe its core in brevity as direction and control— the former in the 
sense of providing for the right kind of action, and the latter looking toward 
the attainment of accountability for and in the execution of policy. These 
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two central terms embrace a variety of integral and interrelated functions. 
Direction entails planning, coordination, and programming— even research 
Control involves organization, supervision, documentation, and reporting. 
Other subsidiary functions play in equal proportions in both spheres 
Budgeting, for instance, is simultaneously a tool of planning and a method 
of accountability. Personnel administration also serves both direction and 
control. 

While there are different ways of grouping the ingredients of the execu- 
tive function, no grouping can dispose of the plain fact that the governmental 
executive hunself operates m a relatively small circle concentric with that 
of the total executive function In other words, in exercising the executive 
function he is at the pole from which his actions radiate into his agency. 
However, in shaping his actions and m securing compliance throughout the 
agency he must necessarily rely on many aides who thus act as extensions 
of the executive function Because human beings are anything but robots, 
these aides perform their tasks not as inanimate cogs but as individuals 
who exert measurable influences upon one another, and also upon the gov- 
ernmental executive himself This makes the latter a more resourceful and 
better informed chief. But it is at the same time a control and a limitation 
placed upon him. 

Classes of Executive Aides. The aides who share in the exercise of the 
executive function fall into fairly distinct classes They may be divided 
broadly into political and professional officers Typically, undersecretaries, 
assistant secretaries and special assistants are political appointees, though 
their claim to recognition is based ui an increasing number of cases on 
evidence of special competence rather than on obligations of patronage. 
One or the other may even have come from the ranks of the department. 
The professional element is mosdy supplied through career service. In 
federal administration, the ma|oritv of bureau chiefs or heads of special 
services like budgeting have reached their level from below; this would 
not be true of many state and local governments 

Most of the federal bureaus are m charge of defined departmental ac- 
tivities of a line character But you can never trust official nomenclature. 
Outstanding examples of bureaus serving in a staff capacity are the Bureau 
of Agricultural Economics in the Department of Agriculture and the 
Bureau of Labor Statistics in the Labor Department Many other staff 
units are known as offices, divisions, or branches Such staff and auxihary 
facilities — planning, management, budget, statistics, personnel — add to the 
infusion of professional thinking into the institutional environment in which 
the agency head spends his days. 

Attaining an Institutional Product. The governmental executive thus 
enjoys the advantage of having at his call not only various types of advisers 
but also a profitable blend of judgments — political and professional, staff 
and line, general and special If he is alert in securmg the proper mixture 
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for each different occasion, he will rarely make a fool of himself. However, 
the proper mixture cannot be found in any book of recipes. The crux of 
the executive function lies therefore in the teamplay of all the aides who 
enter into the exercise of direction and control. 

In an agency that has settled down to its business and has become a 
going concern, teamplay will arise without requiring constant prodding 
from the head of the agency. Notwithstanding personal incompatibilities 
of one kind or another, the individual members of the team will come to 
adjust themselves to a pattern familiar to all. Each will learn the modes of 
thought of the others, including their idiosyncrasies and their blow-up 
points. As this process continues, the governmental executive will be able 
increasingly to restrict himself to feeding fresh ideas into the team and to 
getting conclusions into concrete form for practical application. It is in this 
sense that some students of management have spoken of the executive as 
the catalyst or as the ratifier of staff judgment. This is quite different from 
the naive conception of the titan who roars orders. 

Departmental leadership, then, calls for much more than a chief who 
thinks of himself as a ruler and "gets things going.” He cannot whip sub- 
ordinates into doing well. He cannot overrule them blindly. He has no 
way of preventing his orders from being bent and twisted at will in the 
process of execution by operating officials who say they “didn't understand 
them." The governmental executive— in widening the horizon of his or- 
ganization, in holding it to its main goals, in welding its resources together, 
in straightening out internal and external difficulties— shows himself a true 
leader by being ever mindful of the human factor.®* The more he suc- 
ceeds in persuading, the less will he be driven to empty gestures of authority. 
In the long run, his accomplishments will not stand up if they fail to live 
in the minds and attitudes of his subordinates. This means that he may 
have to accept, at least temporarily, the veto of his key officials. Nor can 
he push ahead in too many directions at once. He must have considerable 
patience in making his influence felt. Only thus can he educate his or- 
ganization to think and act on his terms. Only thus can he give real force 
to his leadership, 


4. The Bureau Pattern 

Special Concerns Versus General Purposes. Exercise of the executive 
function employs many more individuals than the agency head himself. 
Despite such relief as may be achieved through distribution of responsibili- 
ties among officials sharing in the application of directive power or im- 
plementing the directive power by staff work, the governmental executive 

21 For a more extensive tliscussion of the working approach of agency heads, sec Stone, 
Donald C, “Notes on the Governmental Executive: His Role and His Methods," PuMic 
Admimsiration Ect/iea/, 19‘I5, Vol. 5, p. 210 ff.\ Appleby, Paul H., Big Democracy, ch. 7, 
"Operating on One's Proper Level," New York: Knopf, 1945. 
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is still heavily burdened. He alone is able to attend to the necessary con- 
tacts with the chief executive, legislative leaders, and his colleagues in the 
departmental system. He alone is m a position to reconcile in binding 
terms pohtical answerability for the actions of his agency with vigoious 
pursuit of agency programs He alone can shoulder the task of keeping 
fresh in all minds a unified conception of purpose and approach. 

Faced with these prime duties, he would invite failure and defeat if he 
allowed his energies to be dissipated in details and trivialities. Of course, 
small things are often more important than they seem to be at first glance, 
especially if they have a political twist. In trying to shun small things, the 
governmental executive therefore cannot afford to dispose of sage discrimi- 
nation. He must develop an eye for the significant detail Yet he should 
normally stick to his proper level If he does not, he is likely not only 
to give inadequate time to his mam role but also to befuddle his supporting 
cast and throw working relationships on lower levels out of gear. 

In confining himself generally to his own level, the governmental execu- 
tive would have httle ease of mmd if he could not be reasonably sure of 
the caliber, loyalty, and thought processes of his key subordinates This 
again underscores one of his principal obligations — that of establishing close 
rapport with the subleadership of his orgamzation so that his attitude can 
become active on a broad scale. Subordinates can directly handle many 
issues when they know of his general attitude. They can evolve a pretty 
dependable sense of differentiation m determining what matters should go 
up to him and what matters they can setde in their spheres. 

It IS difficult to spell out such differenuatiun in writing, but in the work- 
ing style of a well-directed agency the differentiation is usually quite pre- 
cise to all concerned Equally important is the willingness of the govern 
mental executive to make the most of his associates by handing them things 
that are too tough for him to accomplish without assistance He is the con- 
ductor in the concert of speaalists; as such he needs only his score, a baton, 
and the eyes of his orchestra. When technicalities come up, he should 
promptly turn them over to his techmcians. When operational questions 
arise, he should first put them up to his operators In either case, he has 
to be familiar with the structure of his resources. 

CentTifugd Pull Most of the staff and auxibary services aiding the 
governmental executive are appendages to his own office, though the orgam- 
zation chart will show them as separate boxes But the operating branches, 
tradiUonally organized as bureaus or their equivalent, arc one further step 
removed Each — in its divisions, sections, units, and field establishments — 
may control many hundreds and even thousands of employees And the 
number of such bureaus within one agency may run to a score. The 
sheer bulk of these operating branches absorbed in their particular busmess 
means for the agency’s center— the secretary’s level— an enormous centrifu- 
gal pull, a constant “downward drag” As one able former undersecretary 
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has remarked, “throughout my stay in Washington I have been impressed 
with the fact of too great separation on the part of the bureaus from 
the departments.’’^ 

This separation is not simply overcome by placing groups of bureaus in 
charge of assistant secretaries or coordinating directors. However, we can 
see the obvious need for “some collateral or parallel lines of control to push 
against the whole vertical structures of the bureaus in moving the bureaus 
into closer association and harmony.” In addition, “immediately around the 
secretary there must be a special means for converting matters that come 
from the special bureau pyramids into the general.”^ During World War 
II as well as earlier, the Department of Agriculture experimented with ar- 
rangements of this kind, if only in a tentative fashion. Such arrangements, 
however, do not yield results automatically. They are stepping stones that 
lead to varying degrees of functional integration when and insofar as the 
departmental ollicialdom can be induced to use them as the customary and 
the safest thing to do. 

Bureau Intransigence. As departments are prone to struggle for their 
operational prerogatives and find inconspicuous ways of defying or evading 
central control, so bureaus within departments prefer to be “left alone” by 
the departmental high command. Some of this tendency is everpresent. It 
is frequently reenforced by bureau self-sufficiency, both in squarely sitting 
on a special function and in holding hands with a specific clientele. The 
result may be a high degree of institutional intransigence paired with sub- 
servience to interest demands coming from the outside. The one is as em- 
barrassing to the governmental executive as the other. 

Here, as in the area of the chief executive, we can notice distinctly the 
unintended consequences of the historic growth of our administrative organ- 
ization. The body administrative first developed its extremities, then its 
head. In their relative proportions, hands and feet — the operating extremi- 
ties— are oversized and the control center of the nervous system is still too 
weak. To change the metaphor, the relationship between the bureaus and 
the secretary’s setup resembles, more often than it should, the proverbial 
tail wagging the dog. 

Weight of Professionalization on Bureau Level. The genesis of our 
administrative system is also reflected in a related fact. Not only are the 
staff facilities available to the governmental executive younger and weaker 
than most of the operating bureaus; they are also less representative of the 
career element?'* Thus general management and control, in terms of the 

--Appleby, Paul H., in an interesting exchange of letters with Professor Arnold Brecht 
published in Public Administration Review, 1942, Vol. 2, p. 63. 

p. 66. 

A most valuable source of information on Uiis and related subjects is Macmahon, Arthur 
W, and Millctt, John D., Federal Administrators, New York: Columbia University Press, 1939. 
See also the first author's earlier studies of selection and tenure of federal bureau chiefs pub- 
lished in American Political Science Review, 1926, V<d. 20, p. 548 770 S. 
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entire department, have to contend wnth a greater measure of professionali- 
zation on the lower levels The answer, of course, is fuller recogmtion of 
the career idea near the apex of the administrative hierarchy, including a 
differentiation between pohtical and permanent members of the secretary’s 
entourage. 

It IS interesting that the central departments in Germany, where the 
career principle for the higher service emerged more than two centuries ago, 
have traditionally operated as very small establishments, with the operating 
branches organized as autonomous though subordinate entities The depart- 
ment head exercised his authority primarily through, or with the constant 
counsel of, his permanent undersecretary The permanent undersecretary 
in turn relied on the directors of some three to five divisions, each of which 
was composed of less than a dozen officers, not counting clerical personnel 
These officers— principals, as their counterpart is called in British minis- 
terial parlance— looked after thar speaal fields, in which each was “ex- 
pected to be the foremost expert of the country, at least so far as it relates to 
government The principals were the links between the department and 
Its autonomous though subordinate bureaus headed by presidents The 
mdmdual principal kept the bureaus under his jurisdiction in touch with 
departmental policy and conversely received all necessary information from 
them This may appear to us as a still more marked separation of the bu- 
reaus from the departments Actually, conversion of business from the 
speaal bureau context to the general departmental context was more easily 
attained through a small but high-powered top organization composed of 
career men 

Reaffirming Unity of Purpose. However, although his bureaus may 
have assertive individualities of their own, it should not be inferred that the 
governmental executive is helpless in the face of subtle obstinacy His staff 
and auxiliary services, if alive to their opportunities, are capable of acting 
for him at many points of the departmental organization in the combined 
roles of mediators, missionaries, and watchdogs The departmental budget 
officer, for example, can be extremely useful in keeping operating bureaus 
in line by screening their requests for appropriations with a view to con- 
formity with the general program of the agency head. Nor need the pres- 
sure for synthesis come exclusively from the top. Interbureau committees 
may be utilized to provide gentle compulsion for the operating services to 
take account of a broader conception than that of their own cherished 

25 Brecht, Arnold and Glaser Comstodc The Art and Technique of Admtmstration tn 
German Mtmsfnes, p 25, Cambndge Harvard University Press, 1940 Professor Brecht, a 
former ministerial director in the German career service has argued the case for arrangements 
decenbed in the text in a number of thoughtful statements, most extensively in his article on 
"Smaller Departments," PuhUc Admtnutration Review, 1941, Vol 1, p 363 and m some 
subsequent correspondence with Mr Applebv, then undersecretary in ^ Department of Agn 
culture, loc at above in note 22, p 61 ^ It is pertinent to observe that federal departments 
hive as a rule met suspicion on the part of the Appropriations Committees of Congress when 
proposmg reinhirccmeflt of the immediate organization at the disposal of the department head 
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microcosm.®** Consultative methods, systematically applied, can contribute 
substantially to the formation of what may justly be called the depart- 
mental mind. Regular staff conferences, bringing together responsible offi- 
cials on various levels of tbc departmental pyramid, offer another device 
that has yielded tangible benefits where it has found thoughtful sponsorship 
and intelligent support. 

To be sure, forms of administrative structure and management, though 
experience may favor one over another, are never better than the living sub- 
stance for which they are to serve as receptacles. This living substance is 
made up of men and women who at best represent humanity in all of its 
embodiments. That they have passed entrance examinations is perhaps the 
least significant thing about them. Much more important, beyond their 
quest of decent living, is their pride of service and the nature of their adjust- 
ment to the discipline of working together for an end above personal gain. 
In both their pride and their adjustment, they are subject to influences— 
good and bad— that spring from the dynamics of our political order. Depart- 
mental leadership is only one of these influences, but its effects should not 
be underestimated. The more we succeed through proper staffing in making 
departmental leadership an institutional product, the less need we fear the 
bungling or bullying of uninspired mediocrity. 

^For die experience af the Department Agriculture, vriiicli has ecfenstvciy relied on 
this medium, see Glaser, Comstock, "Managing Committee Work io a Large Organizadon," 
Pai/te Review, 1941, Verf. I, p. 249 Sec also in general Morstein Marx, Fritz, 

"Bureaucracy and Consultadon," Review of Politics, 1939, Vol, 1, p. 84 and ‘Tdicy Fonnu- 
lation and the Administrative Process," American PoHttcal Science Review, 1939, Vol. 33, p. 
55 i?, 
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■independent Regulatory Esta blishm ents 


The administrative structure of government is often pictured as a neatly 
symmetrical pyramid in which each stone is a unit of the executive branch 
and the capstone is the chief executive. Tidy instincts make us expect that 
no stray stones will be scattered about on the ground surrounding the pyra- 
mid. In practice, government is not organized that way, and there is a 
considerable body of opinion that it should not be so organized. We need 
only glance at any government in this country or abroad to see that while 
many public agencies are subject to immediate control by the chief execu- 
tive, there are a number of agencies having some degree of independence 
from him and even, in certain cases, from the legislature./ It is these so- 
called independent establishments that will receive particular attention in 
the present chapter. 

1. Types of Independent Establishments 

Meaning of Independence. “Independence,” as a word, has acquired a 
confusing variety of meanings in the governmental setting. Usually the 
word refers to freedom of an agency from immediate control by the chief 
executive and, in some cases, by the legislature. In certain uses, however, 
“independence” in government refers to integrity and devotion to the public 
interest— a natural derivative from the first meaning if legislatures and chief 
executives are thought of as “political” in the opprobrious sense of that term. 
By natural progression, this emphasis on integrity and the public interest as 
the very substance of independence leads to giving “independence” the 
meaning of freedom from control by special interest groups. Sometimes 
even, by independence is~TBeuut uu agency’s freedom to act without fe ar 
of highly restrirtivp le gal harriers erected by courts of law . Finally. Aose who 
usemHependenceln the sense of fre edom from executive and legislative c on- 
trol may wind up, through a different chain of reasoning, with an “inde- 
pendence” that means direct responsibility to the electorate. 

These confusions of meaning are not so great as to aeate insuperable 
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obstacles to consideration of the status of so<alled independent establish- 
ments, Actually, they arise simply from applying the same term to two 
things. The first is the end sought— the formulation and administration of 
public policies without undue pressure from political and economic inter- 
ests. The second is the supposed means to that end — the organizational 
status of “independence” or isolation from political and economic centers 
of power. 

There are five ma in types of agen cies for which mdependent status is 
often urged and obtained First are Ac regulatory agenci^ charged with 
exercising broad governmental powers in connection with electric power, 
transportauon, insurance, banking, hquor control, securities issuance, fair 
trade practices, labor relations, radio, and other important economic areas 
The second type is the government-m-busmess enterprise, usually organized 
as the government cor^ation, to which the next chapter is specifically 
addressed Third are certain service agencies Some of these, like educa- 
tional institutions and welfare departments, may claim the right to mde- 
pendence largely because of the professionalization of their staffs. Others, 
hke highway commissions and — ^to some extent— social agenaes, claim 
independence because of the possibility of the governor’s making political 
capital of their large staffs and expenditures. The fourth group consists at 
the state level of such officials as the state treasurer, secretary of state, and 
attorney general, who largely for traditional and political reasons may be 
directly responsible to the electorate Finally, there are the auditors who, 
because they are expected to report independently on the legality of expendi- 
tures by executive officials, are wisely made independent of control by the 
chief executive ^ 

Surprisingly, it is genuinely difficult to determine when an agency is 
independent. In fact, both complete independence from, and complete 
subordination to, the chief executive and the legislature are myths. All 
governmental institutions draw too much from the same wellspring of ideas 
and are too exposed to the same “climate of opinion” to be thought of as 
truly independent for long. Independent establishments, like courts, follow 
the election returns, though sometimes with considerable reluctance and 
delay On the other hand, it is a familiar feature of bureaucracy that even 
m the more highly integrated executive branch, individual departments, 
bureaus, and sections can muster a considerable resistance to direction by 
superior authority; this can be remedied only by firm and decisive action 
by the higher executives We are, therefore, deahng with a matter of 
degree— greater or lesser— of independence, not with complete independ- 
ence or complete dependence. 

rin the federal government the term ‘independent establishments” ftequendy refers to 
all agenaes neither m the legislaave nor the )udiaal branch that are outside the ten so called 
executive departments Such agencies, includmg, for instance, the National Archives and the 
Smithsonian Insutubon, have very little in common except this one negative characteristic, and 
are not as a group the subject of this chapter 
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Institutional Safeguards of Independence. Ingenious designers have by 
now developed most of the institutional arrangements that promise to in- 
crease an agency's degree of independence The most common device is that 
of the commissio n or board form of organizatio n. It is supposed that a 
group of three, five, or seven men is less susceptible of subservience to t he 
chief exautive than a single department head . It decisions must be made 
by such a multiple-member commission, there is likely to be emphasis upon 
discussion, deliberation, consideration of all relevant opinions, and com- 
promise The very delay involved m callmg a formal meeung of the com 
mission before a decision is made is an infiuence against precipitate com- 
pliance with the chief executive’s orders. 

Conceivably, of course, even a commission could be made subservient if 
Its membeis were party loyalists all allied with the chief executive, or if 
they were beholden to him for their tenure and could be removed at any 
time he thought appropriate In fact, some commissions and boards are cre- 
ated as agents of the chief executive, with no thought that they will be or 
should be independent Advocates of independence must therefore go be- 
yond mere aeation of commissions 

Many commissions must be bipartisan; that is, each must be composed of 
members of~both major political parties and in approximately equal num- 
bers. However, political scientists are agreed that the requirement of bipar- 
tisanship puts a premium on extensive political activity as a qualification 
for membership, and therefore fails to lift commissions out of politics into 
an atmosphere of true independence ^ Furthermore, with each ma)or party 
at present such a congeries of discordant factions, a bipartisanship require- 
ment alone cannot prevent a shrewd chief executive from picking a majority 
of members who share his views on public policy in the area of the com- 
mission’s responsibility While party labels still mean different orientations 
as to public policy when applied to each party as a whole, such labels may 
be quite meaningless when attached to individuals 

Another supposed assurance of independence is th e staggered-te rm 
arrangement Terms of members of each commission are scheduled on an 
overlapping basis so that no individual chief executive during his term of 
office has an opportunity to appoint a majority of members of any commis- 
sion. Thus It IS assured that no commission will be subservient to him. 
This safeguard breaks down if the same chief executive is elected for 
more than one term or if the same political party or faction captures 
the post of chief executive for several terms in succession. Furthermore, 
It IS to be noted that not only newly appointed commissioners but also hold- 

3 One distinguished public servant, Joseph B Eastman, nearly missed appointment to the 
Interstate Commerce Commission because he ivas an independent in politics and hence rauld 
not qualify clearly as a member of either political party For convenience, he was classified as 
a Republican since there was no Democratic vacancy See Swisher, Carl B , "Joseph B East 
man— Public Servant, FubUc Administration Review, 1945, Vol 5, p, 37 
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overs whose terms will expire during the chief executive’s term are likely 
to be hospitable to his views on policy. 

Appointment and Removal of Members. Statutory or constitutional 
restriction on the exercise of the executive’s appointive power in connection 
with commissions is another device resorted to in the name of independence. 
Many such restrictions are scarcely worth notice, for they are almost mean- 
ingless-statutory insistence that an appointee be of good moral character, 
or have professional or business experience, or be free of a criminal record! 
A requirement of senatorial confirmation of appointments is difficult to 
appraise. Possibly it deters the chief executive from making outrageous 
appointments, though public opinion alone should suffice as a check. On 
the other hand, a requirement of senatorial confirmation may actually 
inject so much politics into appointments as to discourage able citizens from 
allowing themselves to be put forward as candidates for public positions. 
Sometimes the chief executive’s freedom of choice is considerably restricted 
by the requirement that he select appointees from a limited panel of names 
prepared by some presumably nonpolitical group. Thus, neutral citizens — 
for example, presidents of the principal universities in the state— may be 
authorized by law to nominate to the governor candidates from whom he 
shall select members of an important regulatory commission. 

In other instances, the legislature may actually force the governor to 
select all commission members from a panel of names submitted by a single 
special-interest group. This, of course, reflects considerable distrust of the 
governor and relatively greater confidence in the interest group’s sympa- 
thetic regard for the public interest. Often such a provision betokens abdi- 
cation by the legislature in favor of self-regulation by an industry, profe^ 
sion, or other economic group. Sometimes several competing interest groups 
are brought into the nomination process, and the chief executive is required 
to select a certain number of his appointees from nominees of each of the 
interest groups. Through such a balancing of special interests in its mem- 
bership it is supposed that the commission’s decisions will come close to 
representing the public interest— a supposition, it may be added, that 
students should regard with some skepticism. 

More importance is attached to the removal power than to any other 
criterion of independence. Unless a'coromissioner Or head of an agency has 
security of tenure, he is in no position to challenge the policy instructions 
of the chief executive. Actually, few statutes place commissioners entirely 
beyond the executive’s removal power. It is recognized that legislative im- 
peachment is too cumbersome a process to be the sole recourse against 
dishonest or inefficient public officials. In the case of independent commis- 
sions, however, the executive is generally restricted to certain specific reasons 
for removal. “Inefficiency, neglect of duty, or malfeasance in office” are 
fairly customary grounds for removal in federal statutes creating independ- 
ent commissions. These restrictions are enforced by the courts, as President 
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Franklin D. Roosevelt found to his sorrow when, early in the New Deal, 
he attempted to remove Commissioner William E. Humphrey from the 
Federal Trade Commission. However, the chief executive is allowed con- 
siderable discretion in deciding what actions do fall within the grounds for 
removal specified by statute. Removal is, of course, an extreme step that is 
rarely taken. Yet its existence or nonexistence as an ultimate sanction of the 
President’s authority conditions the atmosphere in which commissioners 
consider his views on commission policy. 

Financial Support and Basic Authority. Fr eedom from reliance upon t he 
chief exec utive and the legislature for financial support is an importan t 
criterion of independence. We should not underestimate the importance 
of CTecutive budgets and legislative appropriations as annual or biennial 
power-bestowing and power-withdrawmg instruments — and, by natural 
deduction, instruments giving the chief executive and even individual 
legislators an influence upon the commission that they might not have 
otherwise. Commissions that finance themselves are generally free of this 
executive-legislative type of control. The Board of Governort of the Federal 
Reserve System is supported directly by assessment upon the reserve banks. 
And many state commissions on banking, insurance, public utilities, agricul- 
tural marketing, and professional licensing support themselves in whole or in 
part through assessment of fees on the companies and individuals subject to 
their regulatory authority. As a means to independence, financial support 
is an excellent instrument; but it runs counter to the whole emphasis in 
democratic history upon legislative possession of the power of the purse. 

As yet, the architects of independent establishments have failed to free 
such agencies from dependence on the legislative body for grants of regu- 
latory authority. Congress a nd the state leg islatures create and abolish the 
powers of independent_ajgencies. Every so often, therefore, an agency, ‘How- 
ever independent by all the criteria just reviewed, must ask the legislative 
body for extensions of its jurisdiction and for more effective sanctions with 
which to enforce its decisions. It must also enter the legislative arena when- 
ever a bill is proposed to abolish or weaken the agency.’’ 

Political Factors. Two final factors are important in freeing agencies 
from dependence on the chief executive, even though they are unrecognized 
by the statute books. One i s the al liance o f agencies with pressure gro ups 
whose economic and political power is sufficient to protect their wards 
against even such controls as are authorized by law. If a utilities commis- 
sion wins the favor of the utility companies, the banking commission comes 
to be regarded as the banks’ creature, the fish and game commission is 
strongly backed by the well-organized sportsmen’s associations, the labor 

S A few state agencies are established and granted their powers by constitutional provision; 
dependence on the legislature is therefore lessened, but on occasion such agencies may have to 
participate actively in a campaign to influence an election on proposed constitutional amend' 
mena. 
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department can run for support to the great labor organizations, and 
the medical licensing board can turn to the influential medical association- 
in such situations a chief executive and a legislature may readily be balked 
in their attempts to control these public agencies. 

The second factor is not unrelated to pressure-group alliances. It con- 
cerns the abili ty of the agency to develop political power sufficient to resi st 
t he chief executive’s encroachments upon its independen ce. The courting 
of pressure groups is, of course, a major step in this direction. In addition, 
if an agency head controls a major Action in the chief executive’s political 
party as some agency heads are appointed in recognition of such control, 
or if the agency has assiduously cultivated the good will of legislators and 
local party leaders, or if the agency head has established a public prestige 
that would cause the newspapers, educational leaders, civic organizations, 
and women’s clubs to protest vigorously any executive trespassing on his 
authority — in cases like these the chief executive will not “cross” the agency 
head without gauging accurately the political liabilities he might thereby 
assume. 

In part, of course, we are saying that regulation is essentially political, 
that it is concerned with the formulation of public policies. Over the years, 
the people have established legislative and executive instruments for policy- 
making and have placed emphasis on responsiveness of those instruments 
to public opinion. This responsiveness is periodically enforced at the polls 
and is less formally emphasized between elections in newspapers, corre- 
spondence, speeches, hearings, and through other channels. The people’s 
legislative and executive instruments must, in turn, control the regulatory 
agencies, unless we err in speaking of the work of these agencies as policy 
formation. The problem may therefore in part be reduced to the questions: 
What is the nature of regulatory business? How should it be conducted? 

2. Nature and Conduct of Regulatory Business 

Regulation is governmental circumscribing of the range of permissible 
conduct of individuals and groups. The simplest regulations require that 
stop lights be observed, that houses not be robbed, that children attend 
school. In this type of regulation, characteristically the legislative body 
adopts a clear-cut rule defining public policy. It is a simple task then for 
policemen and truant officers to arrest apparent violators; and the courts 
have no serious problem, assuming sufficient evidence is presented, in de- 
ciding finally whether or not the law has actually been violated. 

Rule-Ma\ing and Case-by-Case Decision. However, regulation by mod- 
ern government goes far beyond the simple examples cited. In the less 
simple types of regulation the most dramatic feature is the extent to which 
legislative bodies delegate broad discretionary power to administrative 
agencies. The legislatures despair of defining in crystal-clear terms the 
norms of conduct to govern economic or social life. Instead, they pass 
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laws requiring that railroad and power rates be “just and reasonable,” that 
restaurants and dairies be “sanitary,” that employers provide "reasonable 
protection to the lives, health, and safety” of their employees, that commer- 
cial practices not be “unfair or deceptive” or include “unfair methods of 
competition.” The volume of legislative business, the lack of expertness 
on the part of the average legislator, and, perhaps, a disposition of the 
lawmaking body in some instances to “pass the buck," have all contributed 
to the trend toward vague statutes whose only precision is acquired by 
administrative and judicial action long after the legislature has completed 
its work. Whatever the cause, the administrative and judicial areas of 
discretion have been vastly inaeased by legislative inability to define pre- 
cisely what acts government regards as unlawful. 

Once the legislature has decided to delegate broad discretionary authority, 
the question of whether such authority should be exercised through tech- 
niques of a legislative, judicial, executive, or other character is posed. Most 
regulatory agencies use a combination of these approaches, but it is im- 
portant to note the practical significance of the several approaches because 
the emphasis given each differs. If emphasis is placed on a legislative 
technique, the agency will set about doing what the legislature failed to do 
— define with some exactness the types of acts that will be treated as unlaw- 
ful. This it will do through the issuance of rules and regulations. For ex- 
ample, in most states there are industrial safety codes, issued by the state 
labor department, which describe specifically the types of safety precautions 
employers must take if they are to conform to the legislature's demand that 
employers provide safe conditions of employment. 

On the other hand, if the discretionary authority is to be exercised along 
judicial lines, the agency very probably will depend upon private individuals 
to bring cases formally to its attention, or it will on its own initiative hail 
suspected violators before its bar for an investigation, or it will require 
that individuals and companies proposing to take a particular line of action 
— such as open a liquor store, extend a railroad’s tracks, or practice medi- 
cine— apply to the agency for a license or “certificate of convenience and 
necessity” before going ahead with the proposed action. Whichever of these 
approaches is followed, the agency will be deciding each case as it comes 
along, without paying too much attention to the need of industry and 
citizens for more reliable guidance as to permissible conduct than either 
the vague statute or the spotty pattern of past case decisions affords. 

The rule-making approach does have the advantage that the public learns 
relatively more promptly the standards by which it must abide. Further- 
more, in formulating such general rules, the regulatory agency can engage 
in thorough research and consult with representatives of all groups likely to 
be affected by the regulation. Thereby the agency frankly acknowledges that 
it is making public policy, that it needs to inform itself of all relevant eco- 
nomic facts, and that it desires the advice of all affected interests. 
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The case-by-case approach, on the other hand, leaves the public in the 
dark for years, in some instances, as to what the vague statute means. It 
often narrows the evidence to that presented in formal court-like hearings. 
It tends to ignore affected interests not represented by the two contending 
parties to each dispute. And it permits the introduction of considerations 
of public policy and public interest only as rather regrettable departures 
from “sound” procedure. 

The case-by-case approach reaches its greatest usefulness when the func- 
tion is genuinely one of settlement of disputes between two parties; as, for 
example, when an injured workman seeks compensation from an employer. 
Especially is this true where the statute, or a set of regulations having 
the force of law, fairly clearly establishes the standards to control the adjudi- 
cative work. What is needed then is simply a process that will: (1) let 
the two parties tell their stories and argue whether the facts fall within or 
without the area defined by the legislative standards; and (2) ensure that 
the decision is made by a man who will honestly weigh the evidence and 
arguments presented by the two sides and exercise wise judgment in ruling 
which contender should prevail. This clearly is a different situation from 
one where public policy needs to be defined, where the public interest needs 
to be vigorously advanced in an industrial area in which that interest has 
previously been subordinated to private interests, and where an important 
segment of the economy needs to know the “rules of the game.” 

Administrative Approach. A third approach to regulation is usually 
thought of as executive or administrative in character. Most clearly con- 
nected with this approach is the regulatory function of inspection. It is the 
inspector who checks fire precautions in theaters and office buildings; visits 
factories to determine observance of industrial safety codes and laws govern- 
ing the employment of women and children; looks over barber shops, 
dairies, and restaurants to ensure sanitary conditions; stops cars on the high- 
way to prevent spread of the Japanese beetle; examines bank records to 
protect depositors against loss of their savings; surveys factory payrolls to 
enforce wage and hour legislation; and goes through railway trains to assure 
that their equipment complies with all necessary safety devices. Sometimes 
the inspector is a laboratory technician testing the quality of food and drugs. 
Sometimes, indeed, if the term has a reasonable degree of elasticity, he is an 
administrator and grader of examinations taken by candidates for licenses 
such as doctors, pharmacists, and barbers. 

The inspector is naturally more circumscribed in his function than an 
agency head promulgating rules and regulations affecting great industries; 
the inspector is often the implementer of such rules and regulations. Never- 
theless, he is no mere automaton answering "yes” or “no” to a form ques- 
tion as to whether his inspection reveals a violation. The modern inspector 
is often a missionary, charged with spreading awareness and understanding 
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of the law and the administrative regulations under the law. He is expected 
to tell people subject to his jurisdiction not only what the regulations are 
and the penalties for their violation, but also why the regulation is necessary 
and deserves voluntary compliance. Inspection and enforcement, in other 
words, thrive best when those subject to them are so educated and per- 
suaded that actual violations are few. 

This very emphasis on the inspector’s educational function lends breadth 
to his discretionary powers. For discovery of a first violation is often used 
as an opportunity for an educational interview with the violator, rather than 
for punishing him. Whether this educational approach is followed twice 
or thrice with the same violator, or on the other hand is rejected even for 
a first violation in favor of prompt punishment, is largely a matter for the 
inspector’s judgment as to which course will best serve the public interest. 
It is noteworthy that for laxity in enforcement by the inspector there is 
generally no judicial remedy. The public interest, in other words, is pro- 
tected only by the administrative means of the inspector’s removal or repri- 
mand by his administrative supervisors. 

Regulatory officials and scholars alike have often questioned the attempts 
to define regulatory approaches as either legislative, judicial, or executive. 
One basis of their questioning is the frequency with which two or three of 
these approaches are combined in the same agency. In practice the rules-and- 
regulations approach, which is of a legislative character, and the case-by-case 
approach, which is more judicial in orientation, are often found together. 
For instance, in some states the so-called workmen’s compensation board 
both formulates industrial safety codes and hears individual cases of work- 
men claiming compensation for injuries sustained in industrial accidents. 
The War Production Board promulgated orders applicable to whole indus- 
tries, heard appeals from individuals seeking exemption from those industry- 
wide orders, and also heard violation cases. In addition, naturally, regulatory 
agencies have executive or administrative responsibilities. A notable case 
among the independent agencies is the Interstate Commerce Commission, 
which enforces a variety of statutes designed to ensure safe operation of 
the railroads; under one of these statutes its inspectors examine over one 
hundred thousand locomotives each year. 

Mixture of Approaches. In f act, the mixture of legislative, execut ive, 
and judicial approaches has bee n one of the principal arguments for esta b- 
lish meTiroflheTndeDMident commission s. The reasoning runs that, under 
the doctrine of the separation of powers, none of the three great branches 
of government may exercise powers constitutionally belonging to either of 
the other two branches. Consequendy, a regulatory agency exercising a 
combination of legislative, executive, and judicial powers cannot constitu- 
tionally belong to any one of the three branches. Hence, the regulatory 
commissions must be independent. This reasoning overlooks the fact that 
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i number of the executive departments and agencies perform all three types 
of function.^ 

The second basis for questioning the attempt to categorize different types 
of regulatory action as legislative, executive, and judicial arises from a 
belief that this classification loses sight of the real heart of regulation, which 
is fact-finding. It is stressed that every major determination by government 
in the regulatory sphere should be preceded by an earnest effort to find the 
facts. This may involve broad research in the economics, history, and ad- 
ministrative phases of the general problem, investigation of the records of 
companies most affected by the proposed decision, collection of statistics 
from the industry on a periodic basis to provide factual background for 
all of the agency’s decisions, and consultation with experts and interests 
likely to be directly or indirectly affected by the proposed decision. Con- 
sultation might be secured by formal hearing, by interviews through mem- 
bers of the agency’s staff, or by correspondence. It should be directed to 
getting both facts and opinions or arguments. 

This is a more comprehensive approach than any attempt to put regu- 
latory activities into neat packets labeled “legislative,” “executive,” and 
“judicial” for the purpose of using distinctive procedures for each. Since it 
is convenient to argue by analogy, those who take this fact-finding approach 
say that its nearest kin is the approach of legislative committees.® The 
distinguishing features of the legislative committee are these; (1) it takes 
the initiative in seeking economic and social facts and opinions as a basis 
for guiding the judgment of the legislative body; (2) it recognizes that in 
pursuing facts to guide public policy, the cumbersome procedure of law 
courts would both consume undue time and obstruct the assembling of rele- 
vant evidence; (3) it works on the assumption that its members are the 
seekers of the truth and may take an active part in the questioning of wit- 
nesses, without impairing each member’s ability to arrive at unbiased judg- 
ments on the basis of the facts and the policy issues involved; (4) it is a 
testimonial to the principle of delegation, for although the legislature itself 

^Federal adminutrative agencies exerdsing rule-making and adjudicative powers over 
private individuals are listed in Attorney General’s Committee on Administrative Procedure, 
Administrative Procedure in Government Agencies, p. 261 77th Cong., 1st Sess., Senate 
Doc. No. 8, 1941. 

B An interesting feature in the evoludon of the independent commission is that the earliest 
important commissions — those concerned with railroad regulation — were regarded as arms of 
the lepslativc body to investigate and recommend rate-fixing measures. Part of the reason for 
the adoption of procedures more like those of courts than like those of legislative committees 
was probably the early domination of the Intentate Commerce Commission by fudge Thomas 
M. Cooley, and the initial appointment of no one but lawyers to that commission. Board of 
Investigation and Research, Report on Practices and Procedures of Covernmental Control, p. 
59 78th Cong., 2d. Sess., House Doc. No. 678, 1944. 
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makes the ultimate decision, it cannot as such take all the evidence neces- 
sary for a sound decision, and instead relies on the legislative committee as 
its agent, to assemble the data and recommend appropriate legislation; and 
(5) it has an awareness that at public hearings everyone may be represented 
except the public, and that in order to guard resulting legislation from 
being swayed too much by the particular witnesses and the most vociferous 
special interests, the committee members must themselves keep the 
public interest constantly in mind in thinking through their policy 
recommendations. 

In legislative committees— as in courts, executive agencies, and independ- 
ent commissions— the extent to which particular methods serve as media 
for arriving at sound decisions depends more upon the men seeking the 
facts and making the decisions than upon mechanical rules of procedure. 
Nonethdess, it is apparent that a regulatory agency that followed the model 
of the legislative committee would conduct itself differently from one that 
thought of itself as an expert court for the impartial adjudication of contro- 
versies brought before it by aggrieved parties. 

Judicial Control. This brings us to the vital problem of procedures. One 
starding aspect of the problem deserves special emphasis. Although the 
courts have been very much concerned about the procedures followed in 
reaching administrative decisions bearing on specific individuals or cor- 
porations— that is, court-like decisions— they have shown litde interest in 
the question of safeguarding procedures in the formation of general regu- 
latory policy through rules and regulations. True, the courts insist that legis- 
lative bodies must not completely abdicate. They must canalize and set 
bounds to the discretionary powers delegated to each regulatory agency. 
But that hurdle past, the agency has been left relatively free by the 
courts to arrive at its general rules and regulations by any procedure it 
deems wise. 

Considerations of sound public policy often dictate a democratic con- 
sultation of affected interests before a general regulation is issued. State 
labor departments usually establish panels or committees drawn from labor 
unions and management to help in drafting industrial safety codes. The 
United States Department of Agriculture has developed an elaborate system 
of county committees of farmers with whom questions of departmental 
policy can be discussed. Wartime agencies, particularly the War Eroduction 
Board and the DfGce of Price Administration, used both industry advisory 
committees and labor advisory committees, which were consulted in connec- 
tion with the drafting of hundreds of industry-regulating orders. Although 
in practice the formulation of rules and regulations is no haphazard dicta- 
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tion by uninformed bureaucrats, the courts cannot claim credit for this fact* 
Their control over the rule-making power stems from the same roots as 
their control over the power of legislatures. That is to say, the courts have 
reviewed the substance of rules and regulations as they have that of laws, 
while largely leaving the procedures mvolved in rule-makmg to the discre- 
tion of the admimstrative agency. Rules and regulations have been held 
mvalid when their provisions appeared to the courts either to exceed the 
grant of power made by the legislature or to be unreasonable m terms of a 
departure from accepted canons of fairness. 

We have been talking about rules and regulations of rather broad cover- 
age— usually a whole industry or a large segment of an industry. The courts 
have whittled down procedural freedom in rule-making, however, by insist- 
ing that where a rule, a regulation, or an order was to be quite specific 
in Its application— where it would, for example, fix rates to be charged by 
individual utilities— something like court procedures would be necessary. 
Here, curiously, the courts admit that rate-fixmg is a legislative, not a 
judicial function; but nonetheless they msist that the procedures in rate- 
fixing be of a judicial character.’ 

Basically this means that such rate-determination must be preceded by 
notice to the affected parties and opportunities for them to be heard. With 
this principle established, the mam dispute has been over the character of 
the hearing that is required The courts, while always granting that their 
own rigid procedures need not be followed, have at times imposed proce- 
dural straitjackets on regulatory departments and comimssions. As a result 
these had to abandon many practices that seemed perfectly legitimate 
by analogy with administrauve agenaes and legislative committees, espe- 
cially if we recall that legislatures may directly fix rates without court-hke 
procedures. According to one decision,* a full hearing involves the right to 
introduce evidence, to know all the evidence that is to be considered by 
the regulatory officials in fixmg the rates, to have opportunity to refute that 
evidence— including the right to cross-examine witnesses— and to have the 
final decision supported by substantial evidence. 

^ Some statutes required notice and hearing pnor to issuance of general rules and regula 
aons, but generally this was not the case The Walter Logan bill, which on the eve of our 
entry into World War II nearly became law, included a provision that * all administrative rules 

shall be issued b} the bead of the agency and by each independent agency after 
publication of notice and public heanngs Only rules governing hearing proc^ure itself were 
to be exempted from this blanket requirement The proposal was not favored by the Attorney 
General s Committee on Administrative Procedure See Duane, Morns, Mandatory Heanngs in 
the Rule Making Process, ' Annals of the American Academy of PoUtical and Soetd Science, 
1942, Vol 221, pp 115 122 The Administrative Procedure Act of 1946 represents another 
attempt at ddining general requirements For a discussion of the mam features of this law, 
S(,c below Ch 23, ‘ The Judicnl Test ’ 

*^566 Hart, James, An Introduction to Administrative Law, p 265, New York Crofts, 
1940 

^Interstate Commerce Commission v Louisville & Nashville Railroad Cunpany, 227 U S 
88 (1913) 



INDEPENDENT REGULATORY ESTABLISHMENTS 


219 


Even where a hearing is initiated with the declared purpose of inquiring 
into a particular company's rates, it has been held inadequate unless the 
agency provides notice of tlte specific rates it proposes to promulgate, and 
enables rebuttal of its proposal.® Fortunately, the courts have not insisted 
that commissions and executive departments take over wholesale the elabo- 
rate rules of evidence that are the lawyer’s stock in trade, We can say “for- 
tunately,” having noted the Interstate Commerce Commission’s statement 
forty years ago that probably “not a single case arising before the Commis- 
sion could be properly decided if the complainant, the railroad, or the Com- 
mission were bound by the rules of evidence applying to the introduction of 
testimony in courts.”^ 

Of course, there are cases of regulation where the objective is similar to 
that of the courts— a specific decision in a case between two private parties, 
such as a worker and his employer, or between a government agency and 
a private party. In such cases, the general principles of procedure applicable 
to conduct of court business are pertinent, though softened by noninsistence 
upon rigorous observance of the rules of evidence. Again, notice and 
hearing are the basic requirements. 

Courts can only set the formal outer bounds of regulatory procedure. 
Eclipsing the importance of any such judicial strictures upon regulatory 
agencies are the caUber of men given regulatory responsibility and the 
depth of their understanding of the relation of government to individual 
citizens and enterprises in a democracy. What is required is a positive de- 
sire for achievement of the public interest However, this desire must have 
much more balance than the witch-hunting mood of aggressive public 
prosecutors. Coincident with a positive desire for achieving the public 
interest must be an understanding of the need for avoiding government 
by decree without advance consultation with affected interests and oppor- 
tunity for all relevant facts to be considered. Yet such understanding must 
not lull the regulatory official into an overemphasis on individual rights 
to the point where the rights and interests of the general public are over- 
looked. The task of devising regubtory procedures that satisfy both public 
and private interests and are well adapted to particular functions is a 
challenge to legislatures, courts, and, above all, the regulatory agencies 
themselves. This was clearly recognized by the Attorney General’s Com- 
mittee on Administrative Procedure. 

Proposals of Attorney General’s Committee on Administrative Procedure. 
The most important inquiry into r^ulatory procedures in recent years was 
that of the Attorney General's Committee, which submitted its report early 
in 1941. The committee's more significant recommendations were embodied 

^Morgan v. United S^tes, 304 U. S. 1 (1938), See also Morgan v. United States, 298 
U. S. 458 (1936), where the Supreme Court Insisted that the Secretary of Agriculture per> 
sonally had to consider and apprabc the voluminous evidence in a case under die Packers and 
Stockyards Act before Axing rates, since the act vested the rate>fixing authority in him. 

Interstate Commerce Commission, Annua! Report for 1908, p. 10. 
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in a bill, proposed for consideration by Qjngress. We may group them 
under four headings. First with respect to rule-making, the bill would 
require extensive publication of policies, interpretations, rules, regulations, 
and procedures; annual reporting to Congress on rules issued by the agency 
and rules proposed hy private citizens; and designation by each agency of 
some unit or ofScial to be responsible for keeping rules up-to-date and for 
receiving suggestions from the public. The bill would also stipulate a delay 
of forty-five days between the promulgation of an order and the date it be- 
comes effective, subject to waiver by the order-issuing agency. Second, with 
respect to centralized governmental responsibility for regulatory procedures, 
the bill would create an Office of Federal Administrative Procedure, the di- 
rector of which would investigate any and all aspects of regulatory procedure, 
submit his recommendations to Congress and the individual agencies, and 
appoint hearing commissioners to serve in most regulatory agencies. Third, 
the bill’s major provision for administrative adjudication calls for the hold- 
ing of all initial hearings by these hearings commissioners, except where 
agency heads themselves can hold all hearings. Decisions of the hearing 
commissioners in the cases they heard would be final, unless appealed to the 
agency heads. And fourth, to reduce uncertainty as to whether proposed 
private actions would be permitted by a regulatory agency, the bill would 
authorize the issuance of declaratory rulings. Although issued before alleged 
violation has occurred, these rulings would have the same binding effect as 
an agency decision in an ordinary case. It is not too much to say that the 
work of the Attorney General’s Committee has had a very beneficial effect 
on the character and the tenor of the Administrative Procedure Act of 
1946 .“ 

Worth noting is the committee’s sympathetic understanding and encour- 
agement of informal methods of adjudication. The committee observes, 

. , even where formal proceedings are fully available, informal procedures 
constitute the vast bulk of administrative adjudication and are truly the 
lifeblood of the administrative process.”^ However, without detracting from 
the utility of extensive reliance on informal procedure in appropriate cases, 
two facts should be underscored. In the first place, adoption of informal 
procedures, involving bargaining with private interests in order to arrive 
at a mutually acceptable course of action, is often resorted to by regulatory 
agencies to avoid the cumbersome quasi-judicial procedure imposed on them 
by courts, to get prompter compliance by the regulated interests instead of 
the delays entailed in a judicid review of a formal regulatory decision, and 
to by-pass the danger of having the decision overturned by the courts. In 
the second place, cases settled by informal procedure, because of their infi- 
nitely greater volume than that of formal cases, may sacrifice the public 

U Foe the cammittee's biE, tee op. eit. above in note 4, pp. 191-202. On the Admioit- 
ttative Procedure Act of 1946, see below Ch. 23, "The Judicial Test." 

12 Op. cit. above m note 4, p, 35. 
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interest and private rights, while on the other hand lawyers and courts are 
insisting that formal cases be settled with the elaborate paraphernalia of 
the courtroom. This, of course, is not to condemn informal procedure. 
It docs, however, suggest the perils in treating regulatory procedure as 
something concerned with cases of the type that appear on a law court’s 
docket, rather than as something concerned with, for example, the hundreds 
of thousands of items of business that are handled annually by the Inter- 
state Commerce Commission, mainly through its subordinate officials. 

The problem of regulatory procedures will never cease to be perplexing, 
for it consists essentially of the delicate task of achieving a balance between 
public policy and private rights, between form and substance, and between 
men and procedures. The problem is complicated by the fact that this bal- 
ance is not the same for each regulatory function. Procedures must be 
adapted to the particular tasks assigned to regulatory agencies by the 
legislative body, 

3. The Record of Independence 

Regtdation by Independent Commissions and Executive Departments. 
In the federal government the number of independent regulatory establish- 
ments has never been large. Their significance results rather from the im- 
portance of the economic areas over which they have jurisdiction than from 
their number. There are only ii ine so-called in dependent regulatory com- 
missi ons or boa rds: the Interstate Commerce Commission, the Board of 
Governors of the Federal Reserve System, the Federal Trade Com- 
mission, the Federal Communications Commission, the Federal Power 
Commission, the Securities and Exchange Commission, the National 
Labor Relations Board, the United States Maritime Commission, and the 
Civil Aeronautics Board. These bodies in the aggregate have vast powers 
over transportation by rail, bus, pipeline, ocean, and air; communication 
by telephone, telegraph, and radio; the “rules of the game” by which trade 
and commerce are kept fair and competitive; the supply of electric power 
across state lines at reasonable rates; the supply of money and credit, the 
issuance of stocks and bonds, and the operations of stock exchanges; and the 
maintenance of collective bargaining unfettered by unfair practices on the 
part of employers. 

These boards and commissions hav e five members each, with the excep- 
tions of the Federal Reserve System and the Federal Communications Com - 
mhsion, eac h of which has seven members , and the I nterst a te Comm erce 
Commisuon, with the unwieldy number of eleven. Through staggered 
terms ot hve, six, or seven years— excepting the Board of Governors of the 
Federal Reserve System, whose members serve for 14 years— and bipartisan 
membership — not required for this board or the National Labor Relations 
Board— these establishments are intended to be independent of any partic- 
ular chief executive. Although the President may remove members of 



222 INDEPENDENT REGULATORY ESTABLISHMENTS 

most of them only for meSiaency, neglect of duty, or malfeasance in office, 
he presumably has a free hand on removals of members of the Federal 
Power Commission, Securities and Exchange Commission, and Federal Com- 
munications Commission, for the statutes set up no bars to his freedom of 
action in these cases. In most instances the President designates the commis- 
sion chairman. However, in the important cases of the Interstate Commerce 
Commission, Federal Trade Commission, and Federal Power Commission 
the membership itself selects one of its number as chairman.^ 

It IS important to note that regular executive departments exerase regu- 
latory powers of a character not unlike that entrusted to the independent 
commissions. As Professor Robert E. Cushman points out, “Congress has 
followed no consistent principle in assigning regulatory functions to inde- 
pendent agencies rather than to other units in the national government. 
There seems to be nothing about the regulatory )ob which makes it impera- 
tive that It be handled by the same kind of administrative body.”“ The 
Department of Agriculture with its regulation of packers and stockyards 
as well as commodity exchanges, and in all some forty regulatory statutes, is 
an outstanding example in this respect. The Departments of Commerce, 
Interior, Labor, and the Federal Secunty Agency with its Food and Drug 
Administration also control important economic activities.^^ 

During World War II, vast regulatory authority was entrusted to single- 
headed agencies such as the Office of Price Administration, War Production 
Board, War Manpower Commission, Petroleum Administration for War, 
Solid Fuels Admimstration, War Food Administration, and Office of 
Defense Transportation. It may be added that in performance, both the 
independent commissions and the smgle-headed agencies have shown suc- 
cesses and failures. 

Clientele Departments and Directive Pou/er. Among the single-beaded 
departments, two problems have been paramount One has been the special- 
interest taint of the three departments that would be the most likely 
single-headed agencies for exercise of regulatory powers the Department 
of Commerce, the businessman’s friend; the Department of Labor, the 

l^Sec Cushman, Robert E, The Independent Regulaioty Cnmmuaons, p 760 ff, New 
York Oxford University Press, 1941 

W/W,p 10 

t^The Brookings Insnniaon has suggested that the executive departments regulate and 
control business through an exercise of what is virtually the "police power," m the interests of 
public health, safety, and the prevention of fraud Here the only factors involved are a fixed 
rule of law, a charge that the law has been broken, and a decision The work of independent 
commissions, on the other hand, is distinguishable because it msolvcs quesnons of public 
policy on large economic problems, questions of complicated economic relationships, and prob- 
lems of public management For this point, see Senate Select Committee tn Investigate 
the ExecuUve Agencies of the Government, Report No 10 of the Brookings Institution, 
Conernment Acliviltes in the Regidetion of Tnmte Buaness Enterprise, p 61 ff , 75th Cong , 
1st Sess , 1937 See also Benson George C S , "Admuiistrative Regulauon within Federal 
Departments," Annidt of the Amenenn Academp of Pobueet and SoeuI Seienee, 1942, Vol 
221, pp 64-71 
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worker’s— especially the union’s— friend; and the Department of Agricul- 
ture, the farmer’s friend. Thus a problem arises whenever, for example, 
there is need for regulation of both employers and workers to assure col- 
lective bargaining, prevent unfair labor practices, facilitate the settlement of 
labor disputes, or control wages and hours. Should such functions be as- 
signed to the Department of Labor, or would that interfere— or, what is 
equally important, give grounds for suspicion of interference— with fair 
treatment of the employers’ interests? 

The second problem about single-headed departments has been the ex- 
tent to which particular kinds of regulatory work may be slighted because 
of the influence of the department head or the President. The Justice 
Department, for instance, having limited funds and staff like any other 
agency, must choose where it wishes to concentrate these resources. Some- 
times, especially under a conservative administration, prosecutions for viola- 
tion of antitrust laws may be relatively infrequent. Under a different kind 
of administration, and without any change in the law, the Justice Departmeni 
may launch a full-scale crusade against monopolies. One of the principal 
justiflcations for the independent commissions is the argument that, because 
of their staggered-term arrangement and relative freedom from execu- 
tive domination, they have greater continuity of policy than ' executive 
departments. 

Struggle for Control Over Independent Commissions. In the federal 
government there has been a continuing struggle for power over the in- 
dependent commissions and boards. The protagonists have been the 
President, Congress, the courts, the regulated interests, and the regulatory 
agencies themselves. Congress is most powerful when a commission is 
being created or when bills are before Congress for increasing or decreasing 
the responsibilities of particular commissions. Congress may see a need 
under various conditions for assigning functions to an independent com- 
mission having theoretically closer ties to the legislature than to the Presi- 
dent. Such conditions are given when: (a) Congress wants to set up a 
function on an experimental basis, with the intention of passing a more 
precisely warded statute after the commission has felt its way into the prob- 
lem and developed the experience out of which such a stamte can be 
drafted; (b) Congress intends to oiganize a function that is largely 
investigational and designed to lead to recommendations for legislation 
remedying the economic maladjustments the agency uncovers— much as a 
legislative investigating committee might work; (c) Congress is defining 
a function so vaguely and mixing various kinds of responsibilities in such 
a way that the agency will exercise powers of legislative and judicial char- 
acter as well as of an executive character; it is, therefore concluded that 
under the doctrine of the separation of powers, the function should not be 
vested in any of the three branches of the government; (d) Congress is 
disinclined to enhance the power of the executive branch simply because 
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this detracts from the prestige and strength of Congress; (e) Congress is 
distrustful of the particular President or department heads in office because 
the administration is guided by a political party, faction, or philosophy 
different from that of Congress; (f) Congress cannot find an executive 
department m which the new function would readily fit; and (g) Congress 
IS under considerable pressure to afford representation in the administra- 
tion of a regulatory statute to mote than one region, industry, or party. 

On occasion, when Congress and the executive branch are under the 
same political control, they may joindy advocate creating an independent 
commission to handle a new and important regulatory power. The reason 
might simply be that under such an arrangement the President can name 
all the members of the new commission. Because of the long, though 
staggered terms of commissioners, he can thus perpetuate his party’s control 
of the particular function into and possibly through the next presidenUal 
term. 

The President is, of course, the protagonist most frustrated by his lack 
of control over the execution of some of the most important statutes that 
Congress ever passed. Every president for about the past forty years has 
sought to control one or more of the independent commissions.^® By his 
appointments and removals; his close relations with the chairmen of some 
of the commissions; his ability to mobilize public opinion; his budgeting 
authority; and much of the time his standing with Congress— by all these 
means the President, whoever he may be, has been able repeatedly either 
to influence commissions directly or to put them on the defensive in a 
public battle in which he has certain advantages. Nevertheless, the com- 
missions retain imposing powers of resistance to presidential direction./ 

H umphrey Case. The most conspicuous instance of a presidential at- 
tempt to control an important commission resulted in judicial support 
for the congressional doctrine of independence of regulatory commissions. 
The Federal Trade Commission, created in 1914. under the Wilson Ad- 
ministration, had been given important powers to attack unfair methods of 
competition and unlawful trade practices and to investigate business mis- 
conduct. Before it was four years old this commission had shown that it 
interpreted its mandate literally, and intended to carry it out in a vigorous 
manner. Its attitude, particularly evidenced by the commission’s blistering 
attack on the monopolistic practices of the meat-packing industry, aroused 
the bitter resentment of much of the business world.”^^ It is not surprising 
that under the more eonservative adrmnistrations of Presidents Harding, 

Cushman, op, at, above in note 13, p. 681 

As a result of the packing industry’s hostility to the Federal Trade Commission, adminiS' 
tration of the Packers and Stockyards Act of 1921 was assigned by Congress to the Secretary of 
Agriculture, an action that met with the packing mdustry’s favor because it preferred even a 
farmers and rancher’s friend to the shrewd, aggressive commission that had so effectively 
exposed the practices of the industrv. 
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Coolidge, and Hoover, a conscious effort was made to put men on the 
Federal Trade Commission who would have less crusading zeal and who, 
to a considerable extent, would exercise the commission’s powers at somv 
thing less than their maximum extent.^ William E. Humphrey, appointed 
to the commission by President Coolidge in 1925, dominated it between 
1925 and 1933 because on most important issues he could count on the 
votes of the other two kepublican commissioners. Now collusion with, 
rather than control of, trusts and monopolies by the Federal Trade Com- 
mission was talked about on the floor tff the House of Representatives. 

Shordy after Franklin D. Roosevelt was inaugurated, he asked Com- 
missioner Humphrey to resign, pointing out that Humphrey’s policy was 
not in harmony with the President’s policy on the work of the Federal 
Trade Commission. On the Commissioner’s refusal, the President re- 
moved him. Eventually, the Humphrey case reached the Supreme Court. 
Humphrey’s position had rested on the Federal Trade Commission Act, 
which provided for presidential removal of commissioners “for inefficiency, 
neglect of duty, or malfeasance in office.” The chief executive, the argu- 
ment went, had violated this act in removing Humphrey not for any of 
these reasons, but for incompatibility with the President’s views on policy 
matters. The President, on the other hand, relied on the Supreme Court’s 
earlier decision and opinion in Myers v. United States,^ in which it was 
held that Congress could not constitutionally restrict the power to remove 
any executive official— -in this case, a postmaster— whom the President had 
appointed either abne or with the advice and consent of the Senate.** 

This was declared to follow logically from a consideration of the Presi- 
dent’s constitutional possession of the executive power, the power of ap- 
pointment, and the responsibility for taking care that the laws be faithfully 
executed. And in a dictum the majority of the Supreme Court, led by 
Chief Justice Taft, clearly indicated that the President has an unfettered 
right under the Constitution to remove members of quasi-legislative and 
quasi-judicial bodies. However, in the Humphrey case the Supre me Cour t 
aba ndoned this dictum . It held instead that wiiere there is a body exer- 
cising primarily quasi-legislative and quasi-judidal duties and only inci- 
dentally administrative or executive ffinctions, such as the Federal Trade 
Commission, Congress may by statute specify the causes for which members 
can be removed by the President. In a case like this, the statute is binding 

is notable that in this same period the Antitnist Division o£ the Department o£ 
fusdcc showed none of the enthusiasm for its work apparent in the Wilson and Franklin D. 
Roosevelt Administrations, and that the Supreme Court, dominated by conservative justices, 
subjected tiie Federal Trade Commission te a rigorous doctrine of judicial reww of com* 
mission decisions. 

W272 U.S. 52 (1926). 

^The specific attempt to restrict tiie President's removal power consisted of congres- 
sional insistence that the President obtain the consent of the Senate before removing incumbents 
of certain executive offices, such as postmasterships, to which the appointment had been by 
the President with the advice and consent of the Senate. 
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on the President, and he cannot remove for causes not specified in the 
statute. The Humphrey case m effect recognized a fourth branch of go v- 
ernment, consisting of the independent commissions. A commission such 
as the Federal trade Commission is “wholly disconnected from the execu- 
tive department” and is instead “an agency of the legislative and judicial 
departments.”'^ 

Expenence in the States. In the states certain factors have given the 
problem of independent commissions a different setting than in the federal 
government.'^'’ Generally the legislature meets more infrequently— for in- 
stance, meeting only once every two years. Thus it is more difficult for the 
apologist for independent commissions to argue that, though independent 
of the executive, they are given effective supervision and coordination by the 
legislative branch. In the second place, the general atmosphere of many state 
governments is more definitely pohtical, with emphasis on patronage, 
favoritism, and subservience to pressure groups. In states where this atmos- 
phere exists— and it does not exist in all— the departments responsible to the 
governor, those responsible directly to the people, and the independent 
commissions are all affected. The agencies that come nearest to escaping 
this atmosphere are those with professionalized staffs, such as the state 
health department, the state v elfare department, and the state university. 

Such service agenaes with professional staffs are likely to have a tradi- 
tion of both integrity and skill. They also are backed by public opinion 
or organized blocs of opinion in resistance to political pressures. In addi- 
tion, they have largely admimstrative rather than policy decisions to make. 
In contrast, the heart of economic r^ulation is policy, and the people are 
ill-served if they have no effective way to bring sanctions against the regu- 
latory commissions, which seem to float in mid-air, unanswerable directly 
to either of the two political branches of government, executive and legis- 
lative. These factors suggest that the people would be better advised to let 
service agencies, rather than regulatory bodies, have a high degree of 
independence 

Both the degree of pohtical favoritism runnmg through the conduct of 
public affairs in some states and a general fear of strengthening the office 
of governor when experience reveals the possibility that a charlatan may 
be elected to the post, result often in a general desure for the independence of 
all agencies— service and regulatory— that have important work to do. While 
this has an appealing appearance of “facing the reahties,” it leaves the 
governor with little responsibility, removes administration of a large num- 
ber of governmental policies from effective public control, and in some 
cases causes a relative increase in the control of agencies by special-interest 
groups No one is left to call regulatory officials on the carpet promptly 

21 Humphrey s Executor v Liiuted States, 295 U S, 602 (1935). 

22 Sec Fesler, James W, The Independence of State Regulatory Agencies, Chicago 
Public Administration Service, 19^2 
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if they are neglecting the public interest. The spur to action is gone, for 
the public itself is not overly vigilant about the day-to-day acts of regulatory 
agencies. On the other hand, the spedal interest groups are likely to be 
well organized in their efforts to soften the rigors of regulation. 

In the experience of the states there is no ready-made solution to the 
problem of the independent regulatory bodies. The nearest to a solution 
we can come is to adopt the firm position that policy-making agencies 
must be controlled by the people through their political instruments, the 
legislature and governor. Since the legislature meets infrequently, and 
is in any event ill-equipped to provide real supervision and coordination of 
the regulatory agencies, the governor must be the principal instrument of 
popular control. That he is a politician, sometimes even a demagogue or 
a tool of special interests, cannot be denied. Nor can it be denied that regu- 
latory officials may have the same defects, for politicians are often elected or 
appointed to these positions. Certainly, however, if “democratic govern- 
ment” has any meaning at all, it is that policy must be decided or con- 
trolled by the people. To set the regulatory agencies free of this control 
is to insulate important areas of economic policy against elective popular 
governance. 

Much more important than any mechanical changes, though, would be 
a general improvement of the “tone” of state government. This would 
bring better men to the legislature and to the governor’s office. Such a 
change in turn would bring good men to the regulatory agenda ^ 

4, The Price of Indefensence 

Popular Illusions,Jtth£ idea of independent regulatory agendes has an 
appeal to dtizens who think of politics as something undean, of legislators 
as controlled puppets, and of chief executives and their department heads as 
spoilsmen intent primarily on perpetuating themselves in power. On the 
other hand, the same citizens are likdy to respect the courts and to regard 
judges as wise and wdl-balanced men with an unusual capacity for dis- 
covering the “right" solution to any problem of law, fact, or policy. How- 
ever, even a casual look at legislatures, courts, and executive departments 
should reveal the extent to which men and women in the course of their 
public careers serve in two and often three of the branches of government. 
It should also make evident the injustice of characterizing in blanket fashion 
as incompetent and corrupt the officials in any of the three branches of 
government. 

The relevance of this consideration to our topic lies in the tendency of 
many citizens to support independent commissions as a means of bringing 
judge-like wisdom, balance, and insight into the process of regulation of 
business and industry. Such an approach ignores two basic fects. One 
is that those appointed or elected to the independent commissions are often 
the same men who before or after their term on the commission have served 
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or will serve as state legislators, governors, members of Congress, or execu- 
tive officials. Some may also be defeated candidates for political office, or 
men thought of primarily for past or potential favors to the political party. 
The second fact ignored by commission enthusiasts is the very great dan- 
ger in any doctrine that pretends that we can preserve democracy and still 
vest economic powers in a governmental agency that is not clearly subject 
to officials who in turn are responsible to the people. The proposition is 
simply that policy is the very thing to be kept under efiective popular con- 
trol if democracy is to survive. And many regulatory commissions make 
more important policies, by both action and inaction, than do ordinary 
departments. Almost by definition, a regulatory commission is set up to 
establish policies that the legislative body has not been able to determine 
in any specific way. 

Need for Policy Coordination. This emphasis on policy as the focal 
problem of popular control of governmental regulation leads to another 
main consideration. It is the need for coBrdination of the policies that are 
being adopted and executed by the scores of agencies — executive and inde- 
pendent— in any government, on the state or federal level. Clearly, the 
citizenry has a right to demand that someone prevent its government’s 
right hand from undoing what its left hand has been trying to do. The 
very size of federal and state administration makes perfect coordination im- 
possible. However, the existence of commissions with great regulatory 
powers claiming virtual independence of the chief executive seriously 
handicaps attempts to approximate even a rough-hewn sort of coordination. 

Let us suppose a railroad situation in which the problem involves rates, 
a violation of the antitrust laws, a labor dispute, competition by river boats 
and barges, an anti-inflation policy, and a loan from the Reconstruction 
Finance Corporation. The railroad would be at the mercy of almost as 
many agencies as there are specific parts to the problem. If the problem had 
sufficient importance to rise to the President’s level, he could himself or 
through an aide get the executive agencies together and insist upon a sen- 
sibly articulated set of policies for meeting the situation. The Interstate 
Commerce Commission, however, with its control over rates as part of our 
hypothetical puzzle, could stay away from the conference. Or, if in attend- 
ance, it could decline to “go along” with the other agencies on a solution. 

Lethargy of Independence. Problems of this character are not fanciful. 
An illustration is the President’s inability to stir the Interstate Commerce 
Commission out of apparent lethargy on the vital policy problem of south- 
ern and western freight rates. He deliberately appointed a southern 
expert on the subject as a commissioner. He underlined the importance of 
Tennessee Valley Authority freight-rate studies by special messages to Con- 
gress on the subject, with a sidelong glance at the commission. And his 
Attorney General sued the western railroads for violation of the antitrust 
laws. All that did not move the mounain. Finally the state of Georgia 
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brought the issue to the Supreme Court on the charge that the railroads had 
conspired to discriminate in their rates against the South. By implication, 
the Interstate Commerce Commission was accused as an accessory to the 
alleged crime. In May, 1944, shortly after the Supreme Court took jurisdic- 
tion of the case, the commission roused itself to issue a decision favoring 
both the South and the West, but still not meeting the full issue head-on. 

Here was an instance where a great policy issue fell within the juris- 
diction of an independent commission. The President was apparently 
powerless to prod the commission to action. The Supreme Court finally 
assumed jurisdiction over this policy issue on the basis of an antitrust suit 
brought by a state. Only then did the commission announce a decision, 
the timing of which suggested an attempt to beat the Supreme Court to the 
draw. 

Pressure for Reform, Such intransigence or even the clashing of gov- 
ernment agencies without ready means of settling thdr disputes naay he 
charitably tolerated during periods when government is relatively inac- 
tive and disposed to let business enterprises “have their head." However, 
when government’s function is conceived as positive in character, as a 
conscious guidance of economic forces to achieve maximum production 
for wartime needs or full employment in times of peace, the people and 
the business community itself insist that there be a consistency among gov- 
ernmental policies and among the actions of governmental agencies in 
executing those policies. 

This does not mean dictatorship; far from it. It docs mean an organi- 
zation such as any well-run business enterprise would insitt on— subordina- 
tion to a president or general manager of virtually all functions that the 
board of directors does not itself perform. The president-manager can then 
be held responsible for seeing that the gears of the enterprise mesh rather 
than clash. Only thus will all parts of the company pull together instead 
of pulling in opposite directions, widt the company remaining on “dead 
center.” 

Over the long run of the years ahead it seems very doubtful that the 
people will return to a negative concept of government’s role in the economy. 
It is therefore hardly conceivable that they will long tolerate an arrange- 
ment whereby the most important instruments for guidance of the economy 
are independent commissions without close ties linking them to one another 
and to either the legislature or the executive. 

Lac^ of Stimulation. For independent comnoissions, whatever their 
advantages, the people pay a dear price in a number of ways. Many a 
regulatory conunission is notably lacking in the vigor essential to advancing 
toward die goals the legislative and executive branches had in mind in 
adopting the basic statutes. As a recent federal board investigating the com- 
mission method of regulation observed, “A regulatory statute may be both 
wise and practicable, and yet be totally ineffective for the simple reason 
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that the agency takes no decisive action under it. ... An agency, in &ct, 
possesses through this means a not inconsiderable power to thwart the legis- 
lative purpose. ... An inactive agency will not lack apologists in any 
event; the difficulty is to find persons or groups able and in a position to 
apply a spur.”^® 

In the states as well, many a utility commission, workmen’s compensa- 
tion and industrial safety board, banking and insurance board, and profes- 
sional licensing board shows little evidence of a determined effort to define 
and achieve the public interest. Public utilities commissions, for example, 
most of them created because the people wanted forceful regulation of the 
intrenched railroad and electric power companies, have all too generally 
taken a negative attitude toward exercise of their power. 

The causes of such reluctance to act vigorously on behalf of the public 
are several. The most important arc three: (a) general inertia, which 
can be indulged when there are no incentives to action and when action is 
bound to make enemies; (b) overemphasis on the judicial approach, spring- 
ing in part from the belief that commissions were made independent so 
that they could have much the same character and procedure as courts, 
and in part from the insistence of courts that due process of law requires 
court-like procedures in regulation; and (c) excessive exposure to the 
views and influence of the regulated interests, without compensating ex- 
posure to governmental and private views expressive of the public interest. 
While these features of unaggressivc regulation are most common at the 
state level, they are discernible as well in such respected federal agencies 
as the Interstate Commerce Commission.^ 

5. Organizational Alternatives 

To fit the independent regulatory commissions into the broad pattern 
of American government, several alternatives have been advanced. These 
alternatives are; (a) to integrate the commissions into the executive hrnn rii 
by clearly subordinating them to the chief executiv e; (bl to strengthen 
legi slative control of the commission s: (c) to strengthen judicial review of 
the activities of independent commissions; and (d) to segregate the legis- 
lative, administrative, and judicial phases of each commission’s work, so 
that each phase of work can be appropriately performed. The first three 
alternatives assume that commissions should be assigned to one of the main 
branches of government instead of remaining an unrecognized and headless 
fourth branch of government. The last alternative assumes that since 

23 Board of Investigatioji and Research, op. at. above in note 5, pp. 15>17. 

2^ For example, proposals to give die Interstate Commerce Gommumn juriadietioD over 
all forms of transportndon, including air transport, have been rejected on the ground that the 
commission is mo “railroad-minded,** and could not take a broad enough view of die public 
interest in development of compeddve methods of transportation. Congress did write the 
fundamentals of a general transportation policy into the TVansportadon Act of 1940, but it 
U an entirdy different matter to expect an effective application these fundamentals. 
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commissions perform a mixture of powers it would be unsound to sub- 
ordinate the commissions to any one branch of government; however, 
individual powers, might he so subordinated or at least be exercised by 
distinct units of each commission. 

Executive Control. Integration under the chief executive’s firm con- 
trol would facilitate coordination of policy and administration both among 
the commissions themselves and with the executive agencies. However, it 
would pla ce the commissions in danger of more fre quent shifts of pol icy 
resulting i n propor donate instability for the busine ss world . It would also 
clearly associate the commissions with whatever standards of political 
morahty were observed by the chief executive — necessarily a political man. 
Most important, it would place quasi-judicial functions requiring impar- 
tiality under the influence of the policy-minded chief executive. 

To some students, on the other hand, it is a fundamental error to re- 
gard the c hief executive as a key formulator of policy, since constituti onal 
emph asis is u pon his executive functions — that is, the execution of policies 
which areTauT down by the pdlTcy-formulating branch of government, the 
legislative body. Under this view, the only advantage in integrating the 
commissions under the chief executive would be coordination of administra- 
tion; the disadvantage would be exposure of commission policy to execu- 
tive pressure. 

Legislative Control, If emphasis is placed upon the need for keeping 
the regulatory commissions from exercising a free and unguided hand on 
policy matters, and if the executive is ruled out as a key formulator of 
policy, the clear remedy is a strengthening of legislative oversight of the 
work of the commissions. '*^any advocates of integration under the chief 
executive would warmly embrace this legislative alternative if it offered 
any possibility of success. However, experience to date has not revealed 
that our legislative bodies are equipped to give the commissions the re- 
quired degree of supervision. 

Clearly, state legislatures meeting for a few months each year or bi- 
ennium are not organized for continuing superintendence of regulatory 
work. Congress is in a more favorable position. Nonetheless, after the 
most careful appraisal of past experience and future prospects for congres- 
sional control. Professor Cushman concludes that “Congress is likely to 
content itself with doing nothing fior the most part in its dealings with the 
commissions, and with resorting to some form of drastic action when some- 
thing approaching a scandal crops up in connection with a commission.”^'’ 

Recendy we have seen evidence of a serious intention to strengthen the 
organization and procedure of Congress. Success of these efforts is to be 
hoped for, but it is unlikely that even after such improvement Congress 
will supervise the independent regulatory commissions with any greater 


Cushman, op. at. above in no»e 13, {i. 678. 
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effectiveness than it has shown in its relations with executive agencies 
having regulatory functions. 

Judicial Control. Increased judicial control of regulatory commissions 
would contribute little or nothing to the coordination of policy and ad- 
ministration. It could both assure faithful observance of judicial pro- 
cedure by the commissions and subject their decisions to the risk of being 
overruled if they failed to coincide with the legal and value judgments of 
the courts. On the procedural side, extension of judicial restrictions would 
mean a further formalization of commission procedure. On the substantive 
side, more thorough judicial review would call in each case for independent 
judicial reappraisal of the facts upon which the commission had based its 
decision. 

Although in some states there is still need for a tightening up of regu- 
latory procedures to make sure that private rights receive due consideration, 
in the federal government the need is much less obvious. While the Ameri- 
can Bar Association has pressed for severe legislative restrictions on regu- 
latory methods, the Attorney General’s Committee on Administrative 
Procedure has looked in both directions at once. On the one hand, it has 
urged a centrally appointed group of impartial hearing commissioners; 
on the other, it has rejected more extreme measures, such as a uniform 
code of regulatory procedure and the abandonment of the informality of 
procedure now followed in the great majority of cases. In 1944, a report on 
the practices and procedures of the Interstate Commerce Commission cau- 
tioned that “the ways of the courts, if emulated too faithfully, can inhibit the 
Commission in the effective performance of its duties. The judicial influ- 
ence is by no means an unmixed blessing.’’^ There is a measure of caution 
in this respect in the Administrative Procedure Act of 1946. 

For the courts to review not only the legal questions in a regulatory 
decision but also the weight of the evidence would reduce the prestige of 
regulatory bodies. It would supplant thar presumably expert judgment of 
the facts of a case with the inexpert judgment of members of the judiciary. 
In practice the doctrines of court review have a certain flexibility. This the 
judges take advantage of in orda to review more fully decisions of regu- 
latory bodies in which they lack confidence, while letting decisions of those 
having been found to possess integrity, expertness, and formal court-like pro- 
cedures escape severe judicial scrutiny. Furthamore, court attitude toward 
judicial review of decisions of regulatory agencies fluctuates to some extent 
with the variations in dominance of the courts by conservative and progres- 
sive judges. The forma extend judicial review to both quasi-legislative and 

^ Board of InvestigatiDn and Research, op. at. above in note 5, p. 68. The Board devoted 
a ^edal section to the problem of reluctaiue of Interstate Commerce CommiBsion personnel 
m take official notice of even noncontrovenaal legal and economic facts not put in the record 
by die parties to a heaiing; it noted diat in some instances Comnussion personnel even hold it 
improper to rely on eariier Commission decisions unless diey are introduced as evidence at 
die hearing — a view that Is contrary even to onirt practice. 
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administrative actions. The latter tend to contraa the extent of judicial 
review on the grounds that the courts should not substitute their judgment 
for that of coordinate branches of government, save on clearly legal 
questions.^ 

Segregation of Powers of Independent Commtssions. In effect, regu- 
latory commissions have lines of responsibility running to all three branches 
of government, as indeed have executive departments as well. The commis- 
sions are responsible to the courts for staying within their statutory powers, 
for following the lead of the courts in ruling on questions of law, and for 
applying a fair procedure in activities of a judicial character. The commis- 
sions are responsible to the legislative body for broad policies— responsibility 
enforced through its power to amend the basic statutes and to determine 
how much money each agency may spend. The responsibility of the com- 
missions to the chief executive is the vaguest of the three and a matter of 
considerable dispute between him and the commissions. In two capacities 
the President appears to need greater control — ^in administrative manage- 
ment and in policy coordination. It can be seen easily that the independent 
commissions and the executive departments are scarcely distinguishable in 
the matter of judicial and legislative lines of responsibility. The principal 
distinction is in the clarity of executive supervision of executive departments, 
as contrasted with the fuzziness of the chief executive’s relations to inde- 
pendent commissions.™ 

In view of the difficulty of clearly placing independent conunissions 
under one of the three branches of government, and also because of cer- 
tain sound objections to merging qiiasi-legislative, administrative, and quasi- 
judicial activities even within a comniission, it has been proposed that some- 
how the several powers of each commission be segregated. The most fun- 
damental complaint is that prosecuting and judging should not be in the 
same hands. Yet a commission may decide what the statute means, investi- 
gate and formally charge a person with an alleged violation, and make 
up its mind whether the evidence presented by itself and the charged per- 
son calls for a decision that there was or was not a violation. Actually, each 
major commission is as an institution composed of hundreds of officials 
and employees. It is therefore possible to argue either that segregatidn 
should be absolute in the sense that the commission should not be respon-' 
sible for both prosecuting and adjudicative functions; or that the usual 
segregation of personnel into several units within the commission should 
suffice to keep the prosecutors distinct from those who do the judging) 
while at the same time common direction of both groups by the commis- 

at For an excdlent brief review of this general problem, see Permock, Rol^d J., “Judici^ 
Control of Administrative Decisions,” Annals 0 / tke American Academy of Politieal and Social 
Science, 1942, Vol. 221, pp. 183-191. 

See Cushman, op. At, above in note 13, p. 697 
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sion would provide a reasonably consistent pattern of regulation.® 
In additbn to the attempt to ensure impartiality in adjudication by 
commissions, there is another motive for segregation. This is the desire 
dearly to subordinate to the chief executive's control at least part of the 
work now done by the independent commissions. Of course, the primary 
argument against executive control of the commissions is that such control 
might destroy impartiality in the performance of judicial functions. The 
advocates of executive control therefore have hit upon the expedient of 
setting up, for each area now regulated by commissions, one body to hear 
and decide impartially disputes of a judicial character, and another to per- 
form all responsibilities of a policy-formulating and administrative charac- 
ter-including the prosecution function— now vested in the commissions. 
This proposal gained particular prominence when advanced by the Presi- 
dent’s Committee on Administrative Management in 1937. 

Proposals of Presidents Committee on Administrative Management- 
The President’s Committee suggested experimentation with a segregation 
along specific Unes. Each commission would retain its judicial functions 
under the present guarantees of independence. For purely administrative 
purposes, however, it would be attached to one of the executive departments. 
All of its functions not of a judicial character would be placed under the 
control of the department head. The arrangement would safeguard impar- 
tiality in the exercise of functions of a judicial nature. At the same time, 
it would bring under executive control those policy-formulating functions 
and management functions that properly fall within the President’s area 
of responsibility. Moreover, by placing the prosecuting function under 
executive control, it would be separated clearly from the judicial function.®’ 
This solution has not appealed to Congress®^ nor to the commissions 
themselves. The Attorney General’s Committee on Administrative Proce- 
dure opposed such complete segregation on three grounds. One was that 
the consequence of multiplication of governmental units in identical fields 
was objectionable. The second was that two agency units in the same field 
would lead to friction, inconsistency of action, and a breakdown of respon- 
sibility. The third asserted that since such biases as do exist on the part 
of regulatory agencies “are mainly the product of many factors of mind 
and experience, and have comparatively little relation to the administrative 
machinery,” complete severance of the judicial phases of regulatory work 

On this issue of total vs. intenial segregation, see the Attorney General’s Committee on 
Administrative Procedure, op. cit. above note d, pp. 55-60, and 203-209. 

Piesident’s Committee on Administrative Management, Report with Special Studies, pp. 
39-42, Washington: Government Printing Office, 1937. 

In delegating to the President authority m reorganize the executive branch. Congress 
in the Reorganizadoo Act of 1939 specifically excepted the independent commissions from his 
authority. The Reorganizadon Act of 1945 generally followed this precedent. 
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from its other phases would not be warranted.*® Consequently the Attorney 
General’s Committee recommended internal segregation among each com- 
mission’s personnel to keep distinct the judicial activity from the prosecuting, 
policy-formulating, and administrative work, primarily through centrally 
appointed hearing officers to perform most of the judicial tasks. This is 
the general line taken by the Administrative Procedure Act of 1946. 

Arrangements like these fail, of course, to give the chief executive the de- 
sired control over nonjudicial activities of the commissions. Moreover, in the 
field of public utilities there has been a general feeling that legislative, execu- 
tive, and judicial functions of each commission “are so intertwined . . . that 
attempts to separate and segregate them will be in all probability considerably 
more destructive than constructive."** At the state level the additional 
point is made that many state regulatory commissions have such small staffs 
— sometimes less than five or ten employees — that segregation is beyond 
pra^cal consideration. 

^is not likely that any mass reorganization of federal and state regu- 
latory commissions will occur in the near future. However, though there 
is disagreement on the remedy, it is an important advance if the commis- 
sions have come under sufficiently cbse examination for citizens to recognize 
several fundamental factors. First, the quality of men and women appointed 
to the commissions is more important than the details of organization. 
Second, judicial work should be carried on in an impartial manner, free 
of the bias characteristic of the prosecution function. Third, coordination 
of policy formulation and administrative management among government 
agencies is essential, especially during periods when government plays a 
positive role in the economy. The chief executive appears to be the only 
responsible and effective focus for sudi coordination. And fourth, independ- 
ent commissions should be subject to the same control by the legislative 
and judicial branches that applies to all other regulatory and service agencies 
of government. 

^Attorney General's Cnninittee on Administrative Procedure, op. (it, above in note 4, 
pp. 55<60. Three members of the committee argued diat mternal segr^tion was not suffi- 
dent, and in effect endoned the President's Committee’s proposal. Ibid., pp. 203-209. 

^ Board of Investigation and Research, op, cit. above in note 5, 124 referring 
specifically m the Incerstate Commerce Commissioa. See alio National Association of Railroad 
and Utilities Commissionen, Report of the Committee on Progrets in PubUe Udditp JiegtdaUon, 
1938. 
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Government Corporations 


1. Central Controls and Managerial Freedom 

Direction by the Chief Executive. A persistent, if not the predominant, 
problem in the design of governmental structure is the determination of the 
relationship of the agencies of administration to the organs of popular con- 
trol— the elected chief executives and legislatures. The general trend in 
recent decades has been to restrict the independence of administrative de- 
partments by subjecting them to the direction of the chief executive. How- 
ever, for the functions performed by independent regulatory boards and 
commissions the achievement of public purpose has been thought to require 
immunity from his control. The government corporation, in its status in the 
general institutional framework, represents still another type of organiza- 
tion. While it is usually subject to much more control by the chief execu- 
tive and the legislature over its general policy than the independent com- 
mission, it enjoys far greater freedom than the ordinary department in the 
choice of means to achieve its objectives. 

In the process of making administrative agencies accountable to the 
chief executive, ordinary departments have come to be hedged about by 
many limitadons on their freedom of acdon. Some of these liroitadons 
on departmental autonomy concern the substance of what is being done. 
The chief executive wants to move in one direction rather than another. 
He desires to wait for a more propitious time before a department inaugu- 
rates a program. He prefers this program emphasis or that. Such controls 
of policy are essential to direction. They are the means by which the chief 
executive fulfills his broad political responsibility. 

Overhead Control of Departmental Methods. The process of administra- 
tive consolidation has brought still another type of overhead control, which 
is directed primarily toward the means or methods of achieving substantive 
objectives. The department is not only told by higher authority what to do, 
but it is also bound by more or less detailed instructions on how to do the 
job. Budget, personnel, accounting, and legal offidals on the government- 
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wide level make it their business to see that these instructions are formu- 
lated and followed. 

Integration of the administrative structure makes possible more detailed 
and more effective control by the legislature. In the federal government, for 
instance, a well-prepared executive budget which presents information on 
which Congress can act is a foundation for congressional control. An effec- 
tive central personnel agency strengthens Congress. For example. Congress 
can fix salary scales and the Civil Service Commission will see that they 
are followed. The Comptroller General, legally an agent of Congress, will 
see that legislation prescribing the manner of expenditure of funds is 
carried out to the letter. 

Control Machinery in Action. The thoroughness with which legislative 
enactments can be applied throughout the vast administrative structure is 
marvelous and awesome. In a more primitive administrative era the rule 
books might be filled with regulations, but they would hamper no one as 
long as they could be ignored or not as the official saw fit. Modern admin- 
istrative techniques alter the situation If Congress should abruptly decide 
that, beginning with the next fiscal year, no red-haired person was to be 
employed in the federal service, a complex and far-flung administrative 
process would be set in motion. 

The Civil Service Commission would assemble the experts to advise it 
in the promulgation of regulations defining "red” hair. It would exclude 
all people within the definition from its future examinations. It would 
lay down rules for the departments. To make certain that the act of Con- 
gress was carried out, it might prescribe that no color-blind person could 
be a personnel officer. The Bureau of the Budget would inquire of the 
departments what steps were being taken to avoid the expenditure of funds 
for the prohibited purpose. 

Each department head would issue stern orders to his personnel offices. 
Instructions including detailed procedures for the application of the law 
would flow to the bureau chiefs, the division chiefs, and the section chiefs. 
From Washington, these orders would go to the federal field establishments 
—the regional, state, and local offices. The regulation would find its way 
to outposts of the national government in Alaska, India, and Afghanistan. 
It would filter down the administrative hierarchy to the lowliest and most 
remote office. The Comptroller General would require an affidavit from 
each employee that he or she did not have red hair— probably accompanied 
by a photograph in color, attested to be a true likeness of the affiant by two 
disinterested persons I The Attorney General would be asked to rule on the 
applicability of the law to a completely bald person who once had red hair; 
and the holding of the Attorney General might be contrary to that of the 
Comptroller General. 

The Federal Bureau of Investigation would put samples of hair through 
the laboratory to detect evidences of dye. The courts would be called upon 
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to decide whether the law applied to employees of state governments paid 
in part from federal grants The Department of State, for the good of the 
service, would seek from Congress an exception from the law for its locally 
hired employees m Eire. Congressional committees would be petitioned by 
discharged persons insisting that thar hau was titian and not red as the 
Comptroller General had held and demanding special legislation author- 
izing their employment. 

The example is fanciful but its essence could be duplicated a hundred 
times. Derived from such controls over methods are the cherished maxims 
of our political folklore to the etffect that government departments are stifled 
by red tape, paralyzed by intricate procedures, hindered by adherence to 
precedent, and bound by absurd rules and regulations. Corollary beliefs 
are that departments arc ill fitted to undertake functions requiring speedy 
action, rapid adaptation to new conditions, inventiveness, and the exercise 
of judgment unfettered by petty rules These notions abound most luxu- 
riantly in newspaper editorials, campaign speeches, and kindred sources, and 
in some degree they possess an undeniable validity. 

Central Control and Departmental Resourcefulness. A government de- 
partment must follow elaborate procedures in estimating its future financial 
needs and in obtaining appropriations from Congress. It enjoys no assur- 
ance of continuity m its programs, for once a year it must seek funds from 
a Congress that is sometimes friendly and sometimes inexplicably capri- 
cious It must hire its employees subject to intricate procedures and regu- 
lations fixed by the Civil Service Commission In spending money it must 
take care lest it violate the voluminous jurisprudence on the subject as inter- 
preted by the Comptroller General All these controls arise to* meet demon- 
strated needs If some such controls were not in existence, they would have 
Co be invented Yet there is a continuing necessity for adjusting their form 
to reconcile the demands of admimstrative integration with the conditions 
requisite for creative management 

In part because of the controls applicable to the operations of ordinary 
departments and in part because of other reasons, the government corpora- 
tion IS commonly regarded as a means by which the body politic can 
conduct commercial activities under administrative arrangements approxi- 
mating those of private enterprise. In a frequently quoted passage, British 
Laborite Herbert Morrison has argued for the use of the corporation in the 
management of publicly-owned commercial enterprise because such an un- 
dertaking “should be able with speed and decision to adapt itself to the 
changing needs of the modern world" Such characteristics are not with 
out merit in the ordinary department, but they are indispensable m a com- 
mercial enterprise if it is to survive. 

Changing Role of Government Corpoiations. A “pure” form of gov 
ernment corporation would be one in which government owned all or the 
majority of the stock of an incorporated enterprise Government, like a 
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private stockholder, would look to the maiiagers for the efficient conduct 
of the enterprise and would measure performance by the volume of divi- 
dends aud the state of the balance sheet. It would leave to the officers of 
the corporation the tasks of management the methods of personnel selec- 
tion; the rules for purchasing supplies; the terms on which sales would be 
made; the disposition of revenues and profits; and so forth. For example, 
if the federal government should purchase fifty-one per cent of the stock 
of the American Telephone & Telegraph Company, it could receive its 
dividends, observe the general results of operation, and, if dissatisfied, use 
Its majority stock control to replace the management In practice, however, 
governmental use of the corporate device for the conduct of pure commer- 
cial enterprise is exceptional. It is used largely for functions m the no 
man’s land between ordinary governmental functions and commercial 
activities.’' 

Although the federal government has owned and operated corporations 
which approximated the “pure” type in their autonomy and m then form, 
government corporations have gradually lost most of the characteristics of 
the private corporation and have become more and more like ordinary 
administrative departments This trend toward the assimilation of corpora- 
tions into the regular governmental pattern moved a step further with the 
passage of the Government Corporation Control Act of 1945. Even under 
that act, corporations retained a degree of autonomy not uniformly enjoyed 
by departments. The discussion wbch follows must of necessity be in con- 
siderable measure an historical analysis indicating the process by which 
government corporations reached the stage of development marked by 
this federal statute. 

^ Of some importance is the means of formabon of government corporations In some 
instances they are formed b) federal ofhaals proceeding under state laws m the same manner 
as private incorporamrs Such action is, of count, taken in punuance of some sort of authori* 
zation by federal law In other instances govemmtnt corporations are created speaRcally by 
acts of Congress In a third t}pe of situation the corporabon may be formed by federal officials 
— aebng as incorporators —under general or ^lecific authorizabon by Congress In a few 
instances private corporations have become * governnent' corporabons by public acquisibon of 
their capital stock 

As to the federal government, there has been considerable discussion looking toward die 
enactment of a statute providing a uniform method for the formabon of corporations together 
with a degree of uniformity of corporate rights and rc&ponsibihbcs The lack of such a statute 
has made difficult congressional control over the creabon of corporabons, some existing cor^ 
poraboas were onginally pegged on statutory dauses which doubdess were enacted without 
expectabon that they would be so used Past practice in chartering corporations also created 
some difficulty in controlling the scope of ctuporate activity The Government Corporation 
Control Act (Public Law No 248, 79^ Cong, approved Dec. 6 , 1945) prohibits die organiza- 
non or acquisition of any government corporabon “for the purpose of actmg as an agency or 
instrumentality of the United Sutes, except fay Act of Congress or pursuant to an Act of 
Congress specifically authorizing such acbon " The same act requires the liquidabon tgi June 
30, 1948, of all wholly government owned corporabons formed under laws of the states or 
the Distnct of Columbia, unless reincorporated by act of Congress prior to that date 
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2. Tm Development of the Corporate System in Government 

Vaitety of Government Corporations. Rationalizations for the use of the 
government corporation have been erected on the assumption that it should 
be resorted to primarily for the administration of self-sustaimng commercial 
undertakings Only when such a function is performed can there be a 
source of funds for operation other than appropriations. Only with such 
non-ta\ revenues is it feasible for long to grant autonomy in internal man- 
agement of the affairs of the undertaking, since nearly all the controls 
applicable to the ordinary department stem from the fact of expenditure 
from the public treasury However, m many instances government corpora 
tions have been charged with functions of a noncommercial or quasi- 
commercial character more akin to those of an old-line department than to 
those of a business enterprise 

Consequentlv, in the United States government corporations are of 
“somewhit limited value” m illustrating their use as a means of managing 
pubhclv owned commercial enterprises^ Partly because of the nature of 
the functions imposed upon them, government corporations have also ac- 
quired, through congressional and executive action, a great diversity of 
form It IS thus misleading to speak of “the” government corporation No 
uniformitv of powers or of form is apparent; about all that government 
corporations have in common is the name This diversification has been 
carried so far that a leading student of the subject has concluded that "the 
government corporation as a concept— -as a definite and specialized form of 
administrative organization— is rapidly ceasing to exist."® Nevertheless, 
the agencies that masquerade under the title of corporation differ in many 
respects from the ordinary departments. 

The nature and form of individual corporations have been determined 
by a variety of factors The ideas prevailing at the time are reflected in 
corporations formed in different periods The kind of function performed 
has been of some importance, for those corporations that conduct more 
truly commercial activities seem to have maintained a higher degree of 
corporate autonomy The pohtical strength of their constituencies has a 
bearing on the form of many corporations. Thus, by virtue of its popular 
support, the Tennessee Valley Authority has been able to resist proposals 
to convert it into something more nearly approximating a regular depart- 
ment A considerable number of corporations, usually some time after 
their establishment, have felt the pressure of Congress to force them into 
the mold of an ordinary department. 

2 Thurston, John, Government Proprietary Corporations in the EnghshSpealfiing Countries 
p 6, Cambridge Harvard University Press, 1937 

^Pritchett, C H, "The Paradox of the Governmuit Corporation, Publii Admimstiat oi 
Review 1941 Vol 1, p 381 
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Government Corporations as Products of Emergenaes. Most govern- 
ment corporations have been products of emergency conditions, although 
their life does not always end with the emergency which gave them birth. 
In war and depression the federal government has been compelled to under- 
take activities of an extraordinary character Pressure for speedy action 
made the corporate form with its freedom from cumbersome procedures 
attractive However, the oldest existing government corporation — the Pan- 
ama Railroad Company— came into government ownership under different 
circumstances In 1903, the United States acquired the French interest in 
the canal and in the railroad company which had been incorporated under 
the laws of New York in 1849 The federal government has continued to 
operate the company under its original charter In addition to th^ railroad, 
the company operates hotels, commissaries, steamships, dairies, laundries, and 
other enterprises. It is administered under the War Department in close 
affiliation with the Canal Zone Partially because of its monopolistic posi- 
tion, It has been a profitable enterprise'* The Inland Waterways Corpora- 
tion, formed in 1924, is another mstance in which emergency conditions did 
not govern the choice of administrative form ^ The corporate arrangement 
was deliberately chosen because of its advantages over the then existing 
departmental structure The corporation operates the Federal Barge Lanes 
which in 1943 had a gross operating revenue of f8 3 millions, 

With these exceptions, and the further exception of the Federal Land 
Banks which were authorized in 1916 after long inquiry into the problem 
of agricultural credit, the federal corporate system has been a creature of 
war and depression The first large-scale use of corporations occurred in 
World War I, when such bodies included the United States Housing Cor- 
poration, the United States Grain Corporation, the War Finance Corpora- 
tion, the Emergency Fleet Corporation, and the United States Spruce Pro- 
duction Corporation Experience gained at that time brought a recogm- 
tion of the potentialities of the corporation and furnished precedents for 
subsequent action*’ 

Gieat Depression and World War II The Great Depression was a 
second occasion for the creation of a considerable number of corporations. 
The Reconstruction Finance Corporation was formed in 1932 in an attempt 
to stave off economic disaster by loans to business — banks, insurance com- 

^See Dimock, Marshall E, Government Operated Enteipnses m the Panama Canal Zone, 
Chicago Umversits of Chicago Piess, 1934 Much of our knowledge of the government corpor 
ation has been made available b) Professor Dimock through his own wntings and studies by his 
students 

®Sec Dimock, Marshall E, Deeeloptng Americas Waterways, Chicago University of 
Chicago Press, 1935 

9 Sec Van Dorn Harold, Government Owned Corporations New York Knopf, 1926. 
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panics, railroads, and other types of enterprise.’ The functions of the cor- 
poration were broadened after its establishment, and through the spawning 
of subsidiaries it eventually became a huge holding company The Home 
Owners Loan Corporation was another type of emergency credit agency 
Created in 1933, it had the function of refinancing home mortgages threat- 
ened with foreclosure By the end of its lending operations in 1936 it had 
refinanced over f3 billions in home mortgages It continues to exist, ful- 
filling the functions of collecting its mortgages and managing the prop- 
erties acquired in its operations Another variety of emergency corporation 
was the Federal Surplus Commodities Corporation, which was chartered in 
1933 for the purpose of buying agricultural surpluses and of distributing 
them to relief agencies — ^hardly a profit making enterprise but one involving 
large purchasing operations which could be carried on more handily under 
corporate arrangements. 

The Tennessee Valley Authority, though a permanent institution, was 
also of depression origin It was created in 1933 with functions of a mixed 
governmental and commercial nature, and it is notable both for its cor- 
porate form and as an experiment m multiple-purpose regional administra- 
tion. The Federal Deposit Insurance Corporation, another permanent 
agency of emergency origin, was charged with the insurance of bank depos- 
its of less than |5,000, a risk too great to be earned by private enterprise 
and difficult of assumption save through compulsory coverage on a large 
scale. The Federal Savings and Loan Insurance Corporation (1934) had a 
similar objective in the protection of investments in savings and loan insti- 
tutions Federal Prison Industries, Inc. (1934) involved the incorporation of 
an existing activity, a move perhaps influenced by the frequent resort to use 
of the corporate device in other activities at the time The corporation sells 
to government departments, which are obliged to buy from it, and employs 
workers who have no alternative market for their labor It makes money 
Other corporations created in the early 1930’s included the Commodity 
Credit Corporation (1933), the Federal Farm Mortgage Corporation (1934), 
the Mortgage Corporation (1935) under the Reconstruction Finance Cor 
poration, and the Federal Home Loan Banks (1932) 

World War II brought another spurt in corporate activity with the 
creation of a number of corporations, pnncipally as subsidiaries of the 
Reconstruction Finance Corporation, to carry on vsar activities which are 
notoriously of a risky character The Defense Homes Corporation (1940) 

^ See Senate Doc No 172, 76th Cong , 3d Sess , Pt 1 pp 50 52, 1940 This document 
< onsists of i, report prepared by the Treasury I^partment in response to a Senate request, it 
contains detailed information on each of the corporations in existence at the time For a 
more recent and much briefer description, sec Jomt Committee on Reduction of Non Essential 
laxpenditures, Government Corporations, Senate Doc No 227, 78th Cong, 2d Sess A more 
comprehensive descnption of each corporation is m be found in Reference Manual of Govern- 
ment Corporations, prepared by the General Accounting Office and pnnted as Senate Doc No 
B6, 79tb Cong , 1st Sess , 1945 
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was organized to construct homes in areas congested by defense activity. 
The Defense Plant Corporation (1940) was created to finance and construct 
plants for war production; it became the owner of billions in plants and 
machinery. The Defense Supplies Corporation (1940) and the Metals 
Reserve Company (1940) were established to buy and sell strategic and 
critical materials. The Rubber Development Corporation (1940) was given 
the job of developing and procuring natural rubber abroad, principally in 
Latin America, while the Rubber Reserve Company (1940) was formed to 
construct synthetic rubber plants. The United States Commercial Company 
(1942), another Reconstruction Finance Corporation subsidiary, was char- 
tered to engage chiefly in preclusive buying abroad— that is, buying critical 
materials regardless of price to prevent their falling into the hands of the 
enemy.® 

In 1943, several of the defense subsidiaries of the Reconstruction Finance 
Corporation were merged with the parent company and lost their separate 
identity. Those affected by Public Law No. 109, approved June 30, 1945, 
were: Defense Plant Corporation, Metals Reserve Company, Rubber Reserve 
Company, Defense Supplies Corporation, and Disaster Loan Corporation. 
The Coordinator of Inter-American Affairs formed several corporations to be 
used as instrumentalities in the promotion of the Good Neighbor Policy. 
They were the Institute of Inter-American Affairs, the Institute of Inter- 
American Transportation, the Inter-American Educational Foundation, Inc., 
the Inter-American Navigation Corporation, and Prencinradio, Inc. 

Government Corporations in the Field of Farm Credit. The corporation 
has been the characteristic administrative form in the elaborate governmental 
system for farm credit which has grown steadily since 1916. The twelve 
Federal Land Banks, organized in 1917 under the Federal Farm Loan Act 
of 1916, are mixed in ownership, with part of the stock being owned by 
the federal government and part by national farm loan associations— that 
is, borrowers’ cooperatives. The Federal Land Banks have revolutionized 
long-term farm mortgage lending practices; their outstanding loans at the 
end of 1943 totalled $1.3 billions. 

The credit system was broadened in 1923 with the creation of twelve Fed- 
eral Intermediate Credit Banks which make loans and discounts for lending 
institutions engaged in short-term financing of farm production; their loans 
and discounts in 1943 were about $I billion. The twelve Production Credit 
Corporations, set up in 1933, organize and finance local production credit 
associations which in turn make short-term loans to farmers. In theory, 
these local associations are credit cooperatives with some of their capital 
subscribed by the Production Credit Corporations. All these financing 

SSee Gordon, David, “How We Blockaded Germany," Harper's Maeazine, December, 
I9«, Vol. 190, pp. H-22. 
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institutions and certain others have been under the supervision of the Farm 
Credit Administration. 

Scope of Corporate System. The net effect of the development of the 
corporate system was that by 1944 there were in existence in the neighbor- 
hood of one hundred government corporations, the precise number varying 
with idiosyncrades in definition. In the aggregate the corporations in the 
fiscal year of 1944 spent J58.8 millions for administrative expense and $303.3 
millions for nonadministrative expense. They used $8.68 billions for the 
purchase and improvement of property, principally war plants and supplies, 
and loaned $1.02 billions. These same agencies, from their inception to the 
end of 1944, had spent $18.9 billions for the purchase and improvement of 
property and had loaned $20.2 billions.^ 

3. Overhead Control of Corporate Operations 

Immunity from the Power of the Purse. The ordinary government 
department is subject to overhead controls applied by the Bureau of the 
Budget, the Department of Justice, the Comptroller General, and the Civil 
Service Commission. Through decades of evolution these controls and 
procedures have become, as David E. Lilienthal has said, “stupefying” in 
their complexity.'” Although such limitations on departmental action are by 
no means without utility, they often delay operation: they limit departments 
in the choice of means to achieve ends; they sometimes smother initiative; 
and too often they become pointless ritual. Long experience has demon- 
strated the need for limits on officials who spend other people’s money. 
However, in some types of governmental undertakings, reliance on the 
traditional prescriptions rather than on alternative methods of measuring 
performance makes it difficult to accomplish the job assigned to an agency. 

Administratively, the most significant privilege enjoyed by a full-fledged 
government corporation is its freedom from the customary rules about 
finance. These rules stem from the great constitutional principle that no 
money may be paid from the Treasury except in pursuance of law. The 
principle lays the basis for control by the executive and legislative branches 
over the administrative agencies. The power of the purse is used to deter- 
mine the amounts to be spent for each of the purposes of government. It 
is also used to prescribe in greater or lesser detail precisely how the money 
shall be spent. 

Another principle— a necessary corollary of the first— is that public 
revenues shall be deposited in the Treasury. Without adherence to this 
maxim, public moneys might be spent directly from revenue without specific 
appropriation by the legislature. A third fundamental principle is that of 
annual appropriations. Invariable adherence to it has not been achieved. A 

® Treasury Department, Bulletin, pp. 66-58, &pL, 1944. The figures are from tables u n de r 
the heading, “Certain Government Corporadons and Credit Agencies* 

TV A— Democracy on the March, p. 168, New York; Harper, 1944, 
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few permanent appropriations— that is, standing authorizations for the ex- 
penditure of specified amounts each year— remain on the books. Yet annual 
appropriation is the general practice in the federal government. This is of 
profound importance. It means that the power of the purse is exerted at 
annual intervals. The burden of proof and pressure is annually placed upon 
those who desire money. 

The government corporation furnishes a method of modifying these 
principles. A subscription by government to the capital stock of a corpora- 
tion or an allocation of funds to the corporation removes the money from 
the Treasury and from annual appropriation control. The funds may be 
utilized until exhausted whether it takes one year or ten. Earnings of the 
corporation, since they may be corporate funds rather than public revenues, 
need not be covered into the Treasury but may be retained in the custody 
of the corporation. They may then be spent at the discretion of the ofiieers 
of the corporation, though only within the limits of corporate purposes 
fixed by the charter. If the corporation is engaged in a self-sustaining func- 
tion, its revenues would enable it to operate on its own resources more or 
less indefinitely without annual subjection to the presidential and congres- 
sional power of the purse. 

It is usually pointed out that in the avoidance of customary regulations 
about expenditure a superior type of control becomes possible. If a revenue- 
producing function is involved, analysis of the financial operations by ordi- 
nary methods applied by private corporations will furnish a means of 
evaluating performance, Is the enterprise coming out even or is it yielding 
a return on the government's investment? Thus the Tennessee Valley 
Authority attempts to indicate in its financial reports the degree to which 
its power operations are paying their way. This can be contrasted with the 
Post Office accounting in which a profit may be claimed while no charges 
are made for capital, depreciation, or other factors which are weighed in 
business accounting. 

Fiscal freedom makes the measurement of performance feasible. How- 
ever, probably of greater importance in the case made for corporate 
autonomy are certain characteristics of the appropriation procedure for 
ordinary departments. It is very difficult to forecast spedfically the financial 
requirements of a commercial enterprise. If business is unexpectedly good, 
the increased revenues must be available to meet the increased operating 
charges. Moreover, application of the usual appropriation procedures to 
commercial enterprises is made less practicable by the length of the appro- 
priation cycle. An ordinary department must anticipate its financial needs 
long in advance of actual expenditure. Thus each summer a department 
must begin the preparation of its expenditure estimates to cover the fiscal 
year that will end on June 30 two years later. It must ordinarily present 
its estimates for review by the Bureau of the Budget about September of 
the year preceding the beginning of the fiscal year covered by the estimates 
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It will subsequently justify the estimates as approved by the President to 
congressional committees, and final action will be taken by Congress shortly 
before the beginning of the fascal year. 

The difficulties of forecasting revenues and expenditures of commercial 
enterprise are illustrated by an experience of the Tennessee Valley Au- 
thority Estimates of power revenues and expenses of power production 
prepared in the summer of 1959 for the fiscal year ending June 30, 1941, 
were' revenues, $14.7 millions; direa power expenses, $5.6 millions. In 
fact, however, revenues turned out to be $21 millions and expenses about 
$9 millions.’^’^ Under ordinary budget procedure, TVA would have had to 
go back to Congress for additional appropriations to meet the unforeseen 
conditions. Under corporate pracnce, the increased revenues were avail- 
able without congressional action to meet the increased expenses. 

Another example is furnished by the Federal Deposit Insurance Corpo- 
ration. Its revenues consist of assessments on the deposits of insured banks, 
together with the earnings of investments of the capital and surplus of 
the corporation. The losses paid to depositors in closed banks have fluctu- 
ated violently over the years. Deposit insurance losses and expenses have 
ranged from a low of $13 millions m 1942 to a high of $14.0 millions in 
1939. The corporation attempts to pay depositors as soon as possible after 
a bank is closed— -the next day if practicable. Any attempt to estimate 
losses and provide for them by appropriations would be doomed to failure 
unless the appropriations were coupled with authority virtually approxi- 
mating the present range of discretion of the corporation. 

Freedom to plan and make expenditures within the limits of funds 
available is important because of the difficulties of forecasting. Equally 
important is the fact that such freedom gives the corporate officials greater 
discretion in determining how the corporation is to be managed If the 
expenditure program must go through the Bureau of the Budget and the 
Appropriations Committees of Congress, the corporate determinations of 
how the funds are best to be expended will almost certainly be questioned. 
The judgment of the Bureau of the Budget, acting for the President, and 
the opinion of the congressional committees may be substituted for con- 
clusions of those responsible for the management of the corporation By 
this limitation of their discretion, corporate managers assert, their power 
ceases to be commensurate with their responsibility for the management 
of the affairs of the corporation. 

Restrictions on Corporate Autonomy. Such are the considerations urged 
in support of fiscal autonomy for government corporations In practice, 
corporate autonomy in the disposition of revenues has been sharply re- 
duced. The Government Corporation Control Act of 1945 subjected all 
corporations wholly owned by the federal government to a uniform type 

It Finer, Hetman, The TVA Lesiejis fw International Application, p 189, Montreal 
Internstional Libour Office, 1944 
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of budgetary control, which we shall describe shortly. Even before tbe 
adoption of this law, successive actions by the President and Congress had 
narrowed corporate autonomy m the determination of expenditure pro- 
giams. These actions left only the Inland Waterways Corporation, the 
Panama Railroad Company, and certain agricultural credit corporations 
of mixed ownership in lull enjoyment of the power to adopt operating 
programs for the expenditure of their revenues 

From Its establishment in 1924, the Inland Waterways Corporation had 
not had to seek, annual appropriations for operating expenses. Revenues 
from the operation of the Federal Barge Line and other sources were spent 
for the conduct of the business in the disaetion of the corporate manage- 
ment. The corporation did not have to estimate long in advance how many 
workers it would need to man its transport facilities, justify these estimates 
to the Bureau of the Budget and to congressional committees, and operate 
within the limits of a congressional appropriation Rather, it paid its 
expenses of operation from its revenues after the fashion of a private cor- 
poration Similarly, and for a much longer period of time, the Panama 
Railroad enjoyed the privilege of managing its affairs within the liimts 
of Its resources. 

Prior to 1945, the general tendency had been toward greater control by 
overhead executive agencies and by Congress over the financial program- 
ming of corporations In some instances this trend was attributable to 
the fact that the corporation did not possess funds, either from its own 
earnings or from other sources, adequate to meet its needs; it thus had 
to seek appropriations to finance its operations In these situations the 
theory of corporate freedom was never completely applied. It was perhaps 
equally important in the extension of budgetary and appropriation control 
that central budget officials and the Appropriations Committees were on the 
whole ill disposed tow'aid arrangements diverging from those applicable 
to government operations generally 

In the development of appropriation control, the first step was the in- 
troduction of the requirement that corporations with funds available 
for expenditure without annual appropriation, obtain approval by the 
Bureau of the Budget of expenditures for “administrative expenses,” a 
category of expenditure somewhat difficult to define On August 5, 1935, 
the President directed that the Federal Savings and Loan Insurance Cor- 
poration, the Home Owncis Loan Corporation, and the Federal Farm 
Mortgage Corjxintion submit annually to the Bureau of the Budget esti- 
mates of funds needed foi administraUve expenses, and that they incur 
ohhgations only within the limits approved by the budget director.^ 
Shortly afterwards, the same rule was applied to the Federal Deposit In- 
surance Corporation, the Export-Import Bank, the Reconstruction Finance 

Executive Ordtr No 7126 of August 5, 1935 This order also applied to several non- 
corpontc ftdcnl igtncics whuh were it the time witsidc diL usual appropriation procedure. 
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Corporation, and the Electric Home and Farm Authority.^ Next, the 
Tennessee Valley Authority was added to the list. In 1942, the require- 
ments were extended to all major corpoiations until then outside the rule 
The next step in the evolution of overhead control of government cor- 
porations was the introduction of congressional review of administrative 
expenses. The First Deficiency Appropriation Act of 1936 listed nine 
larger corporations which, beginning with the next fiscal year, were pro- 
hibited from incurring any admimstrative expenses “except pursuant to 
an annual appropriation specifically therefor . . ' This provision would 

have resulted m expenditures being made from the Treasury rather than 
from corporate funds. That in turn would have brought such adminis- 
trative expenditures within the purview of the Comptroller General and 
would have made them subject to all the general rules and regulations 
applicable to departments. However, the law of 1936 was modified in 
subsequent appropriation acts Congressional action took the form of a 
limitation on the amount of corporate funds which might be spent for 
administrative purposes, rather than of an appropriation from the Treas- 
ury. Thus the language of one pertinent appropriation act for 1945 reads: 
"Not to exceed $11,500,000 of the funds of the Reconstruction Finance 
Corporation, established by the Act of January 22, 1932 (47 Stat 5), shall 
be available during the fiscal year 1945 for its administrative expenses . . . .” 
By this means. Congress limited the amount which might be spent for 
administrative purposes but did not bring the expenditure under the control 
of legislation and regulations governing ordinary departments. 

Whether or not the original laws governing a corporation should be 
changed to bring administrative expenses under annual congressional re- 
view seems to have been determined largely by chance rather than by prin- 
ciple. In some instances, the aCTion taken resulted clearly from the lack 
of legislative confidence in a particular individual In other instances, the 
initiative came from the corporation, motivated by the consideration that 
it might be better off under a limitation suggested by itself than it would 
be under more drastic action initiated by Congress “ 

Subjection of “administrative expenses” to congressional limitation was 
not necessarily onerous It left the corpration autonomous in the greater 
part of Its fiscal operations. A lending corporation, for example, might 
loan, collect, and reloan its funds without congressional limitation on the 

^^Excoinvc Order No 7150 of August 19 1935 
Executive Order No 9159 of Ma) 11, 1942 

« 49 Stat 1648 

^9 The 1946 budget eontcmplated that congressional limitation would be placed on addi 
tional corporations The Chaimnn of the Board of the Federal Deposit Insurance Corporation 
said to the House Appropnauons Committee This jear, to comply with the growing senti- 
ment among congressional leaders that Congress should pass upon administrative expenses of 
Government corporauons, we voluntarily submitted our annual budget for such expenses for 
congressional approval 
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total scale of lending operations— save such limitation as was imposed by 
the amount of capital available to the corporation Congress limited only 
the “administrative” expenses. Moreover, the ingenious concept of “nnn- 
administrative expenses” and their exclusion from congressional control 
permitted corporate flexibility in the determination of the amounts spent 
for certain purposes which in lay language might be called administrative. 
The differentiation between administrative and nonadministrative expense 
was not sharp. Generally, continuing overhead costs were included in the 
administrative category while expenses arising directly in the management, 
protection, and care of property by the corporation weie nonadministrative. 

The distinction was laid down in the appropriation act relating to each 
corporation Thus, the 1945 appropriation limitation for the Reconstruc- 
tion Finance Corporation stated “Provided, That all necessary expenses 
in connection with the acquisition, operation, maintenance, improvement, 
or disposition of any real or personal property belonging to the Corpora- 
tion or the RFC Mortgage Company, or in which they have an interest, 
including expenses of collections of pledged collateral, shall be considered 
as nonadministrative expenses for the purposes hereof” The foregoing 
formula is typical, but variations in language have prevailed for each cor- 
poration or cluster of corporations to which the nonadministrative expense 
proviso applies The significance of the exception of nonadministrative 
expense may be deduced from the fact that in 1944 these expenditures for 
corporations and credit agencies repoiting them were in the aggregate more 
than five times as great as administrative expenses. 

Administrative and nonadministrative expenses may be very small in 
comparison with program expenditures Before 1945, program expenditures 
of most corporations were excluded from annual appropriation control. 
However, if new capital or additional authority to borrow was necessary 
to carry out a program, a corporation had to obtain legislative authority and 
appropriations to enlarge its program” Thus, when the Tennessee Valley 
Authority needs new capital to construct additional works, its request is 
scrutinized by Congress )ust as thoroughly as a similar request by the 
Army Corps of Engineers or the Bureau of Reclamation of the Depart- 
ment of the Interior If program expenditures, however, are made from 
funds already available to the corporation, the more general practice has 

Some government corporations have power to borrow from the investing public Such 
corporations may enlarge their sphere of activity widim the limits of dieir borrowing authority 
without seeking an appropriation Thus the Federal Land Banks finance a large propordon 
of their mortgage loans from funds obtained by the sale of securities Operating costs are 
met and profits result from the spread between the rate of interest the banks pa) and the 
rate they recave The Government Corporatwn Control Act of 1945 required that corpora- 
tions obtaui the approval of the Secretary of die Treasury before selling or buying obligations 
of the United States or obligations guaranteed by the United States in amounts over $100,000. 
Federal Land Banks and certain other agricultural credit corporations, however, were merely 
required to consult with the Secretary of the Treasury 
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been that no annually fixed congressional limitation applied.^® Thus de- 
posit losses by the Federal Deposit Insurance Corporation have not been 
subject to appropriation limitation. The Reconstruction Finance Corpora- 
tion has been able to loan, collect, and reloan its funds as circumstances 
warranted without annual permissive action by Congress. The Smaller 
War Plants Corporation, during its existence in World War II, was lim- 
ited by Congress in its administrative expenditures, but its capital con- 
stituted a revolving fund for making loans. 

Emerging State of Budgetary Control. Our discussion of the state of 
budgetary control over government corporations must necessarily be ten- 
tative, for the ultimate developments under the Government Corporation 
Control Act of 1945 are unpredictable. That act, in its provisions regard- 
ing the submission of budget requests, represented another step in the 
evolution of the types of control already described. It differentiated between 
wholly owned and mixed-ownership government corporations. Insofar 
as the mixed-ownership corporations were concerned— the Central Bank 
for Cooperatives and the Regional Banks for Cooperatives, Federal Land 
Banks, Federal Home Loan Banks, and the Federal Deposit Insurance Cor- 
poration— the status quo was maintained. No annual budget presentation 
was required of these corporations by the act. 

Wholly owned government corporations— that is, corporatio.ns other 
than those of mixed ownership listed above— were required to submit 
annually a “budget program” through the usual budgetary channels. The 
act specified; “The budget program shall be a business-type budget, or plan 
of operations, with due allowance given to the need for flexibility, includ- 
ing provision for emergencies and contingencies, in order that the cor- 
poration may properly carry out its activities as authorized by law.” The 
statute also specified that the budget program contain a statement of the 
financial condition of the corporation and other information calculated 
to enable Congress to evaluate its past performance and its future program. 

The degree to which the legislation of 1945 will actually limit corporate 
autonomy can be determined only as procedure under the act develops. 
The act did not contemplate the financing of corporate activities by appro- 
priation from the Treasury. Rather, its objective was to furnish opportunity 
for congressional review of planned expenditures from corporate funds. 
Thus the act merely applied to all kinds of corporate expenditures the 
type of control that had already developed with regard to administrative 
expenses of many corporations. Incidentally, it was assumed that corpora- 
tions which had been operating under congressional limitation of admin- 
istrative expenses would continue to do so. 

The degree of congressional limitation will depend in large measure on 

l®The President’s budget for the fiscal year of 1946 included estimates of nonadminis- 
trativc expenses and program expenditures by corporations, but these figures were informational 
rather than in request of congressional authorizatioo. 
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what type of action Congress develops the habit of taking after it receives 
corporate budget programs. Congress could write into the appropriation 
language detailed directions, or it could simply do nothing. The act spe- 
cifically states that congressional action is not necessary to authorize 
expenditure from corporate funds. Congress could, if it wished, examine 
the programs of the corporation. If the plans raised no issue, inaction 
by Congress would erect no bar to corporate execution of programs. How- 
ever, corporations were instructed to include in their 1947 budget programs 
the following authorizing language to be transmitted to Congress: “Ap- 
proval is hereby given to the . . . Corporation, within the funds available 
to it, to undertake the types of programs set forth in its 1947 Budget.” 

The problem remained of how corporations would deal with unfore- 
seeable emergencies requiring rapid change of plans. It was proposed to 
include in their first budget program presented for congressional approval 
the following general language applicable to all corporations: “In order to 
meet emergencies or contingencies arising subsequent to approval of the 
Budget and not provided for in the budget program, a corporation covered 
by the provisions of this Act may adjust, with the approval of the President, 
its budget program to provide for the immediate initiation of programs 
authorized by law and not specifically set forth in the approved Budget; 
Provided, That the new program shall be immediately transmitted to the 
Congress as an amendment to the Budget; Provided further, That under 
no circumstances shall a corporation prior to approval by the Congress 
undertake a program which would necessitate an increase in its authorized 
borrowing authority.”“ Reference to the President implied prior review by 
the Budget Bureau. 

Powers of the Comptroller General. The aspect of financial control 
which has received most attention is that of the audit and settlement of 
accounts by the Comptroller General. In much of the discussion of this 
subject two phases of the matter as applied to corporations are not clearly 
differentiated. The first is the body of laws and regulations applied by 
the Comptroller General; the second is their mode of application. When 
expenditures arc made from the Treasury — as contrasted with corporate 
funds — ^and are reviewed by the Comptroller General, they become subject 
to all the legal prescriptions of government-wide applicability in the ab- 
sence of positive legislative exception. These rules are frequently in them- 
selves not conducive to efficiency in commercial enterprise. The manner 
in which they are interpreted and the methods by which the Comptroller 
General applies them arc a still different matter. Highly formalistic pro- 

Such a proviso was reflective of the spirit in which the House Committecc on Expendi- 
tures in the Executive Departments expect the JegislatiDn to be carried out. See House Report 
No. 856, 79th Cong., 1st Sess., July 5, 1945. A similar provision had been included in an 
earlier bill proposed by Senator Byrd (S. 469, 79th Cong., 1st Sess., February 5, 1945). The 
hearings on this bill before a subcommittee of the Senate Committee on Banking and Cur- 
rency constitute a valuable source of information on government corporations. 
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cedures to prove compliance place a great burden of paperwork on govern- 
ment agencies. Moreover, the disaetion which rests m the Comptroller 
General in the interpretation of legislation sometimes makes it possible for 
him to exert great influence on the nature of an agency’s program 
A weakness of the Comptroller General's audit as it applies to cor- 
porate enterprise is that it is concerned solely with legality of expenditure 
rather than with efEciency of operation. These two qualities are by no 
means identical A government agency may make its expenditures in a 
perfectly legal manner and yet be inefficient. Thus, to spend legally, an 
agency must comply with an act requiring competitive bidding in the 
making of public purchases. If all bids are alike, the accepted etiquette is 
to advertise again or to draw lots to determine the successful bidder David 
Lilienthal points out that if this procedure had been required of the Tenn- 
essee Valley Authority when it received identical bids for cement, it would 
have had to pay excessive prices. Instead it negotiated lower prices. It 
was able to bargain with the intunation that it could construct its own 
cement plant"'® Such a tactic would have been illegal under ordinary 
procedures, and the Comptroller General would have blocked payment on 
a purchase so made The General Accounting Office under him is not 
concerned with the operating efficiency of a purchasing system; it seeks 
merely to sec that particular payments have been made in accordance with 
law. Naturally, in commercial enterprise freedom in purchases from ham- 
pering routines bulks much larger in importance than in the ordinary depart 
ment which usually has to make only small purchases for its office needs 
The statute on purchasing procedures is only one of hundreds of stat- 
utes and many more decisions of the Comptroller General which the Gen- 
eral Accounting Office applies in reviewing the expenditures of government 
departments A few additional illustrations may be cited of such general pro- 
hibitions which can be waived in particular instances only by congressional 
dispensation, which, needless to say, has been often granted. Land to be 
used for public buildings may not be bought until the Attorney General 
clears the title All printing must be done by the Government Printing 
Office Law books and periodicals may not be purchased except by specific 
appropriation All contracts must be placed in the custody of the General 
Accounting Office Plans for public buildings must be approved by the 
Public Buildings Administration In addition to general laws of un- 
equivocal meaning, government departments are subject to a large body 
of rulings produced by the General Accounting Office in the interpretation 
of statutory language 

^Lilienthal, David E and Marquis, R H, ‘the Conduct of Business Enterprises by the 
TeAcn] GoMcrnmtnt" Harvard Law Ret lew 1941, Vol 54, p 567 

The above examples are from McDiarmid. Joho, Government Corponttons and Federal 
Funds, Chicago University o£ Chicago Press, 1936 This able treatment covers thoroughly the 
general problems of financial control sketched here only briefly For fuller ducussjon, see 
below Ch 25, ''^^iscal Accountabilit) ’ 
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The relationship of corporations to the Comptroller General has under- 
gone a process of evolution similar to that of their relation to the budget 
process and appropriation procedure. A state of complete freedom from 
review by the Comptroller General was gradually modified by changes 
affecting particular corporations. Finally, in 1945, all corporations became 
subject to inspection of their accounts by the Comptroller General in a 
manner somewhat different from that applicable to ordinary departments. 
Whether a corporation came within the jurisdiction of the Comptroller 
General, thus being subject to the regulations applied by his office, was 
determined before 1945 by the basic legislation and appropriation language 
relating to each corporation. By an executive order of 1934, the President 
directed that corporations created after March 3, 1933, “the accounting pro- 
cedure for which is not otherwise provided by law” should render accounts 
to the General Accounting Office for settlement as prescribed by the Comp- 
troller General.®^ In actual fact, the procedure was generally “otherwise 
provided by law” for each corporation.^ 

Nor was the practice by any means uniform. At one extreme, corpora- 
tions such as the Panama Railroad Company and the Inland Waterways 
Corporation, both created before the date fixed by the executive order of 
1934, retained complete freedom from the Comptroller General. Even 
when Congress limited total administrative expenses for particular corpo- 
rations, it sometimes made it clear that this action did not bring the manner 
of making such expenditures within the regulations applied by the Comp- 
troller General. Thus the 1945 Reconstruction Finance Corporation limita- 
tion indicated that “except for the limitations in amounts hereinbefore, and 
the restrictions in respect to travel expenses, the administrative expenses 
and other obligations of the corporation shall be incurred, allowed, and 
paid” in accordance with the Reconstruction Finance Corporation Act. In 
other instances, administrative expenses alone were made subject to review 
by the Comptroller General. Thus the 1945 limitation on administrative 
expenses of the Smaller War Plants Corporation provided that no part of 
the administrative expense allowance might “be obligated or expended 
unless and until an appropriate appropriation account shall have been 
established therefor pursuant to an appropriation warrant or a covering 
warrant, and all such expenses shall be accounted for and audited in ac- 
cordance with the Budget and Accounting Act.” 

All types of expenditures by Federal Prison Industries, Inc. were placed 
under review by the Comptroller General and had to be made “in accord- 
ance with the laws generally applicable to the expenditures of the several 
departments and establishments of the government.” The Tennessee 

22 Executive Order No. 6549 o£ January 3, 1934. 

23 A table showing the relationship of government corporations to the Bureau of the 
Budget and the General Accounting OHice in 1944 is printed in the Hearings of the Sub- 
committee of the House Committee on Appropriations on the Independent Offices Appropriation 
BUI for 1945, pp. 807-808. 
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Valley Authority occupied and still enjoys a peculiar position in relation 
to the Comptroller General. Almost continuously since its establishment, 
TVA has been in controversy with the Comptroller General, who has had 
as allies various groups hostile to its program. The upshot has been that 
TVA is liable to audit by the Comptroller General but that Congress has 
made modifications of general statutes for its benefit. Moreover, TVA 
enjoys by statute the unique right to overrule a disallowance by the Comp- 
troller General under certain circumstances.^'* 

Perhaps good and sufficient reasons have existed for excepting the ex- 
penditures of many government corporations from general laws and regu- 
lations. However, one of the consequences has been an unsatisfactory 
system for the inspection of corporate accounts. Not a few corporations 
have employed private accounting firms to examine their accounts. This 
practice is of dubious efficacy for public enterprise. To fill the void, Con- 
gress in its legislation of 1945 directed the Comptroller General to audit the 
financial transactions of all government corporations, but the intent was 
to require a type of audit different from that applicable to ordinary depart- 
ments. When the Comptroller General “audits” and “settles” accounts 
of government departments, he determines whether particular expendi- 
tures have been made in accordance with law and regulation as inter- 
preted by himself. The Government Corporation Control Act calls for 
an annual audit in accordance "with the principles and procedures ap- 
plicable to commercial corporate transaaions.” 

Thus the act does not operate to bring corporate expenditures under 
the latvs and regulations applicable to government departments generally. 
The status quo that existed before the passage of the act is preserved. If 
a corporation was authorized by previous legislation to determine the man- 
ner of making expenditures, that right would live on. Or if a corporation 
was hound by the ordinary rules and regulations, as in the example eited 
above of Federal Prison Industries, that arrangement would also continue. 
The Comptroller General was directed to report to Congress on the find- 
ings of the audit, including “a statement of assets and liabilities, capital 
and surplus, or deficit; a statement of surplus or deficit analysis; a state- 
ment of income and expense; a statement of sources and application of 
funds; and such comments and information as may be deemed necessary 
to keep Congress informed of the operations and financial condition of the 
several corporations.”*" The statute laid the basis for a more satisfactory 

An act of 1941 provides that the General Accounting Office "shall not disallow credit 
for nor withhold funds because of any expenditures which the Board shall determine In have 
been nccc.ssary" to carry our the provisions of TVA*s basic stature. 55 Star 775. 

an The Government Corporation Control Act of 1945 reenacted in substance the relevant 
sections of Public Law IVo. 4, 79th Cong^ approved February 24, 1945, which divotced the 
RcconstrucUon Finance Corporation from the Department of Commerce and also dealt with the 
audit of government corporatioRs. Separadon of the RFC fmm the Commerce Department 
became an issue in connecdon with the nominadnn of Henry A. Wallace as Secretary of Com- 
merce. 
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finanaal inspection of corporations than had generally prevailed. At the 
same time, the General Accounting Office was faced with the necessity of 
radically altering its approach to auditing problems in order to achieve 
the needed results.^® 

Central Control of Petsonnel. A federal department is bound by 
general legislation, administered by the Civil Service Commission, which 
fixes the manner of recruitment of employees, classification and pay 
scales, and other aspects of personnel administration. As a consequence, 
departmental discretion is hmited m the selection of staff and m the 
determination of compensation by both legislation and the tradition and 
customs of civil service. Government corporations have placed a high value 
on freedom from civil service rules and procedures, but their special priv- 
ileges in personnel matters are rapidly disappearing 

The President, by Executive Order No. 7915 of June 24, 1938, provided 
for bringing into the competitive civil service all positions, “including 
positions in corporations wholly owned or controlled by the United States,” 
except those exempted by statute The general terms of the order applied 
to the Commodity Credit Corporation, the Electric Home and Farm 
Authority, the Export Import Bank, and the Federal Deposit Insurance 
Corporation.®' The Ramspeck Act of 1940 authorized the President to 
place in the competitive classified service the emplovees of all government- 
owned corporations except the Tennessee Valiev Authority®® The Presi- 
dent exercised this power by Executive Order No 8743 of April 23, 1941, 
which put under the provisions of the Civil Scrxice Act the great 
majority of positions to which the act of 1940 authorized civil service 
extension 

In the legislation creating the Tennessee Valley Authority, special at- 
tention was given to the personnel question Congress concluded that the 
undertaking might have a smaller chance of success if it had to operate 
under civil service rules, yet it laid down the following merit svstem in- 
junction- “In the appointment of officials and the selection of employees 
for said Corporation, and in the promotion of any such employees or 
officials, no political test or qualification should be permitted or given 
consideration, but all sucb appointments and promotions shall be given 
and made on tbe basis of merit and efficiency " TVA b.as won an 
impressive reputation for its personnel policies and practices Its reputa- 
tion has spread so far, wide, and handsome that in recent years few new fed- 

36 Toj a discussion of tbe operations of the Comptroller General su below Ch 25, 1 iscal 
Accountability see 5 Audit 

27 See Pntchelt, loc at abo> e m note 3, p 384 

2854 Stat 1211 The statute recognized diat there might be legal limits to the extension 
of the cimI service laws to coipontions of (he federal goNcrnmcnt formed under stale laws 
On the problems of fcdtnl corpontions ind state legislative control, see the excellent mono- 
gnph by Wcintraub, Ruth G, Government Corpofauons and State LaWj New York Columbia 
Umvcrsity Press, 1939 
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eral agencies felt respectable unless they had at least one TV A alumnus 
in their personnel division. A thorough student of TVA concludes that 
Its record in personnel “has been in considerable measure attributable to 
Its freedom from time-worn Civil Service procedures and regulations.”® 
He points out, however, that the Civil Service Commission of today is not 
the routine ridden organization that it was in the early 1930’s. 

Freedom from the “time-worn" procedures of the Civil Service Com- 
mission does not ensure by itself better-than-average personnel practices 
It merely leaves the way open for innovation and managerial responsibility 
in personnel administration In some instances — notably the Home Own- 
ers Loan Corporation in its earlier days— the freedom from civil service 
legislation has provided merely an opemng for spoils practices. No cor- 
poration other than TVA has gained an outstanding reputation for its 
personnel policies, although some may have done a good job without 
much advertising. 

4 Corporate Autonomy and Political Responsibility 

Legislatwe Bewildeiment The highly formalized overhead controls 
that have been described here constitute methods by which agencies may 
be brought within the orbit of general governmental policy. When these 
methods do not apply and when other controls are absent, presumably 
a government owned corporation would possess more or less complete 
autonomy within the limits of the resources and authority granted to it 
at the time of its creation The theory of corporate autonomy may thus 
conflict with the necessity that public activities be in accord with the 
policies and wishes of those who carry pohtical responsibihty for the actions 
of government Or, to put the proposition in another way, it is funda- 
mental that means exist by which administrative officers and governmental 
agencies may be held accountable for their acts to those who bear political 
responsibility — the chief executive and the legislature. In terms of manage- 
ment, means must exist by which the operations of the corporation may 
be brought into harmony with related actions of government 

Of course, the establishment of a corporation with the concomitant 
definition of Us functions — the instruction about what it is to do — is in 
Itself an act of direction It is impracticable, however, for Congress and 
the President, or an agency head acting pursuant to law, to create a cor- 
poration, tell It what to do, and then forget about it As a matter of 
political necessity, there must be a continuing general surveillance of its 
operations The government corporation, if it enjoys financial autonomy, 
IS removed from the annual executive and legislative review of requests for 

Pritchett, C H, TAf Tennessee Volley Amhonti, p 306, Chapel Hill University of 
North Cirolma Press 1943 
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appropriations. If it is removed from general administrative supervision, it is 
apt— as is frequently charged— to consider itself not a part of government. 

Congress is somewhat baffled in its dealings with government corpo- 
rations. They do not yield very well to the types of control exercised over 
government departments. In dealing with the ordinary agency, a con- 
gressional committee can tell it how many employees of particular grades 
it can employ during the next fiscal year, can reduce the amount available 
for the salary of an official it dislikes, can periodically put the key officers 
on the carpet, and can enter into a very searching review of the agency’s 
plans and proposals. In general, Congress is thus able actually to exercise 
control — although interference with the minutis of administration is not 
a genuine control of broad policy. On the other hand, when Congress 
comes up against a corporation operating a commercial enterprise, differ- 
ent types of evaluation of performance are essential. To criticize and to 
demand more effective management of such an enterprise would not lead 
very far if the usual types of analysis of government operations were fol- 
lowed. 

A sense of frustration seems to arise among Congressmen when they 
are concerned with government corporations. The following exchange 
before a congressional committee between Senator Byrd as its chairman, 
and Jesse Jones, then Secretary of Commerce and boss of the Reconstruc- 
tion Finance Corporation, is a good illustration: 

The Chaiman. Will you point out to me now exaedy what con- 
gressional authority Congress has over these corporations after the 
first authorization to operate is given to you? . . . We authorize you to 
borrow $5,000,000,000. After that is done, what authority has Con- 
gress over the RFC and how can they exercise it if it has got it? 

Secretary Jones. I suppose if we misuse the funds, you would have 
a good deal of authority? 

The Chairman. How? 

Secretary Jones. I do not know about that. . . . 

The Chairman . ... I am asking you what authority Congress has over 
the RFC after they make their initial authorization. 

Secretary Jones. I have always thought they had all of the authority. 

The Chairman. Tell me how they can exercise the authority. You 
know vastly more about it than I do. They haven’t even a report from 
the RFC in detail. 

Secretary Jones. We make monthly reports to Congress. 

The Chairman. You do not make them in detail? 

Secretary Jones. Pretty well in detail. 

The Chairman. You do not give the names of the borrowers? 

Secretary Jones. I think we do 
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The Chairman Where does that report go^ 

Mr. Mulligan. To the Vice-President and the Speaker. 
TheChaiiman. Is it a public report? 

Mr. Mulligan. Yes, except since the war I do not know whether 
they have been issued to the general public or not. 

The Chau man. Do you make an annual report to Congress? 

Ml. Mulligan In addition to the monthly report a quarterly report 
to Congress is also required by law. 

Secietaiy Jones. A monthly report and a quarterly report. . . . 


The Chau man. ... I have never seen a report on the itemized loans 
of the RFC 

Secietaiy Jones. If you will refer to the act, Senator, you will find it 
requires these things, and these reports are sent in here, and you can go 
to the Vice-President’s office and get them. 

The Chau man. I am glad to hear you say that. 

Sect etai y Jones. We will be dehghted to send them to the individual 
members that want them . . . 


The Chau man I am talking about the itemized statements 
Secietaiy Jones. I am talking about the itemized statement. I am 
talking about the loan to John Smith for X dollars, and the rate of 
interest . . 


The Chairman You haven’t told me yet what control Congress can 
exercise oxer the RFC 

Secietaiy Jonei I will leave that to Congress 

Political Antagomsm< Congress is not, of course, as helpless as the 
Senator would have us believe in the foregoing passage. However, it is 
certainly true that the legislature has not developed satisfactory ways and 
means for a recurring review of the operations of corporations. The normal 
courses of discussion and criticism are open; when a Senator thunders, 
government officials quake in their boots, whether they be on corporate 
or on noncorporate payrolls. Congress has at its disposal the investigative 
power which has been used effectively in relation to the Tennessee Valley 
Authority, the Home Owners Loan Corporation, and other corporations 

At times, the intervention of Congress is not calculated to guide gen- 
eral policy but to gam partisan, personal, or local advantage. Thus, over 
several congressional sessions Senator McKellar of Tennessee has con- 
ducted warfare against TVA, attempting to bring its employees under 
Senate confirmation, to deprive it of the use of its receipts, and in general 
to limit the authority of the corporation. The Senator was said to be intent 
upon patronage and to cloak a personal grudge against the chairman of 
TVA, a man not disposed to be phable when he felt that the interests of 

^ ]omt Committee on Reduction of NoR'Essential Federal Expenditures, Hearings, pp 
2295*2297, 78ih Cong , 1st Sess , pi 7, 1943. 
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the corporation were threatened.®* This sort of congressional intervention 
IS piobably the very thing which advocates of the corporate method desire 
to avoid by autonomy Yet the most liberal corporate freedom will not 
serve to stave off congressional attack on either partisan or policy grounds 
The political battle has to be won for any activity, whether or not it is 
conducted through corporate form 

It should be well noted also that most of the corporations have been at 
fault at various times in their relationships with Congress. They have 
partaken in a special degree of the admmistrative attitude that “what Con- 
gress does not know will not get one into trouble.” If corporations expect 
to enjoy a status different from that of a usual department, they must 
furmsh information by which Congress can evaluate then operations by 
means different from those applied to the ordinary department. The chair- 
man of TVA has recognized this need and has proposed that special 
arrangements be made by which at appropriate intervals Congress could 
review the work of corporations.®® 

Providing Infoimation foi the Legulatute A better flow of informa- 
tion has been reaching Congress since the middle thirties. Principally 
through the stimulus of the Joint Committee on Non-Essential Expendi- 
tures, comprehensive quarterly financial reports are made by the corpora- 
tions to the Treasury and to the Bureau of the Budget.” Such reports are 
intelligible to technically competent persons, but they are not a very effec- 
tive method of informing Congress or the public The President’s budget 
annually contains a statement for each corporation showing expenditures 
and receipts, actual and anticipated, just as for oidinary departments.” 
Some of the corporations publish annual reports. Among the more dlumi- 
nating reports are those of the Tennessee Valley Authority. 

Generally, however, the work of the corporations has been a closed 
book to Congress Take the annual report of the Inland Waterways Cor- 
poration as an example It is prepared along traditional lines of corporate 
reporting; but even private corporations have discovered that they must 
call in their public-relations advisers as well as their accountants to try to 
make their reports intelligible to their stockholders. The average Con- 
gressman — or the average citizen— can sweat over the report of the Inland 
Waterways Corporation for 1943 and find that it had a small deficit in its 
transport operations which was offset by profits realized from the sale of 
securities of the federa' government However, from the report it is difficult 
to evaluate the efficiency of the management Was it more or less effective 

"•^Sce Reynolds, J I , Mt-Kellir on die Rjinpii^ \rn kcpxtbhc, March 27, 1944, Vol 
no, pp 400-402 

Lilicnthal and Marquis, loc at aboifc in note 20 

the present form of these reports stt Budget Treasury Regulation No 3 of Sep 
tember ], 1944, idopicd under Executive Order No 8312 of Auijust 13, J940 

^4 AccompantiniT the fiscal statements arc brief statements of the funcQons and authority 
of the corporations This is a consentent «iurK of data on the current status of the coiporatioos. 
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than m the preceding year? Was the corporation gradually going bank- 
rupt through the impairment of its capital What could be done to im- 
prove the income-expense ratio? 

The Federal Deposit Insurance Corporation issues an excellent annual 
report. Still, nowhere does it show how much this corporation is costing 
the government in terms of the annual mterest charge on capital stock, 
subscribed by the Treasury, which yields no return to the federal govern- 
ment In most instances it requires prolonged special study to dig up the 
really pertinent facts for the evaluation of corporate operations. Thus, by 
enough research to produce a book, a private scholar might conclude that 
without the subsidy from the Production Credit Corporations, the production 
credit associations would have had to charge farmers about one per 
cent more on loans in 1943 in order to maintain the same services and 
accumulate the same reserves as m 1942®* Such data are not ordinarily 
produced by corporate reportmg 

Congress should become better informed on the workings of govern- 
ment corporations by the procedures provided under the Government Coi 
poration Control Act of 1945 It will receive and review the annual budget 
programs of wholly owned government corporations. It will also be pre- 
sented with reports of annual audits by the Comptroller General of the 
affairs of both wholly owned and muted-ownership corporations These 
arrangements will bring the business of each corporation before Congress 
as a matter of routine. They will furnish corporate officials with the 
opportunity to explain their operations, without waiting until a hostile in- 
vestigation arises— caused perhaps m part because of lack of better channels 
of communication between the corporation and Congress. In February, 
1946, the House Committee on Appropriations created a new subcommit- 
tee to deal with corporate budget programs and reports — a recognition of 
the necessity for specialization within the committee on the problems of 
corporations. 

Enforcing Political Responsibility of Government Corporations. The 
broader question of responsibility has not been realistically faced by gov- 
ernment-corporation enthusiasts^’ The analogy with the private corpora- 

Inadequate ln^ormaUon on the state of die assets of a corporation may conceil losses or 
It may result in continued overcapitalization which is» oE course, cosd} to government A 
statute of 1938 provided for an annual appraisal of the net worth of the Commodity Credit 
Corpontion Impurmcnt of capital would be restored by appropnation, thus bringing losses to 
the attention of Congress Increment of assets alimve the authorized capital would be covered 
into the Treasury, thus cutong off the cost of excess capital in the hands of the corporation 
The President in 1939, in his budget for the fiscal year of 1940 (p ix), recommended chat the 
practice be extended to other corporations The Government Corporation Control Act requires 
that corporate budget programs include esnmates of capital va be returned to the Treasury or 
of appropriations required to restore capital impairments 

3fl Butz E L , The Production Credit System for Farmers, Washington Brookings Institu 
tion, 1944 

The questions that need m be answered have been posed, See Committee on Public 
Administration, Research in the Use of the Government Corporation, New York, 1940 
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tion is not perfect. Although a degree of autonomy is enjoyed by a private 
corporation, a variety of forces operates to enforce responsibility. The 
financial journals, bankers, investment advisers, and such government 
agencies as the Securities and Exchange Commission seek and obtain con- 
siderable information about the operation of a business concern. Larger 
stockholders are certainly not without influence. The need to retain the 
confidence of the financial community operates as a spur to management. 
The mores and habits of a business civilization likewise have their effects. 

These influences are normally not present in the case of a government 
corporation. No very satisfactory substitutes have been evolved save for 
those corporations, such as the Tennessee Valley Authority, which have 
been centers of controversy and have thus been compelled to exert their best 
efforts both to manage their affairs and to inform the public of the results. 
Had the practice of relying on private capital as a partial method of 
financing become more general, government corporations would have had 
to go into the market and sell their securities like private concerns. Under 
such conditions, they might have become subject to the discipline of the 
financial market. This has been true of the Federal Land Banks and 
certain other lending corporations. But the more general practice has been 
to finance government corporate operations solely with public funds. 

The theory of corporate autonomy has been more badly mangled by the 
integration of corporations into the departmental system than through con- 
trol by Congress. This integration comes about partially through neces- 
sity. It is impracticable to permit scores of corporations to drift about the 
administrative cosmos accountable to no one in particular. From an operat- 
ing standpoint, it is also essentia! that corporate policies be geared into 
related policies executed by ordinary departments. The simplest way to 
accomplish such reconciliation is by bringing the corporation within the 
appropriate department. Thus, Federal Prison Industries, Inc. is within 
the Department of Justice and is managed by those responsible for the 
federal prisons. The Farm Credit Administration has been within the De- 
partment of Agriculture and has functioned primarily as something ap- 
proximating a holding company. Its supervision of the farm credit corpora- 
tions has represented, in part, a specialized substitute for other overhead 
controls. 

Most of the housing corporations are within the structure of the Na- 
tional Housing Agency. The integration of the Defense Plant Corpora- 
tion, the Defense Supplies Corporation, the Metals Reserve Company and 
other defense subsidiaries of the Reconstruction Finance Corporation has 
been accomplished by means other than assignment to the appropriate de- 
partment. In the exercise of its general powers over procurement, the War 
Production Board certified plants to be constructed, supplies to be pur- 
chased, and, in some instances, subsidies to be paid. These corporations 
acted as bankers and managers to carry out decisions made elsewhere. In , 
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their cases, the concept of a corporate board of directors fixing the policy 
of the corporation and exercising an autonomous prudence was thus far 
removed from the actual administrative situation. 

The integration of corporations into the general administrative struct 
turc has been carried far. It may even be concluded that, by and large, 
a government corporation, insofar as its autonomy in policy is concerned, 
is litde different from a bureau or other subdivision of a department. The 
Federal Deposit Insurance Corporation and the Tennessee Valley Authority 
retain their independent identity, but they are exceptional. The corpora- 
tion today usually enjoys certain special privileges that a departmental 
bureau does not have. However, in the exercise of these privileges it must 
in most instances be guided by departmental policy and direction. 

The Contribution of the Corporate Device. In reality there are few, if 
any, corporate operations which could not be accomplished by an ordinary 
department if the usual financial procedures were modified.®* Corpora- 
tions have tended to acquire some of the characteristics of the ordinary 
department, thereby narrowing the differences between the two. Never- 
theless, most corporations do retain certain distinguishing features. Be- 
fore the passage of the Government Corporation Control Act of 1945, prob- 
ably the most important privileges accorded to many corporations were 
freedom from the annual appropriating process for the major part of their 
outlays, and the right to retain receipts for corporate use. The extent to 
which procedures under this act will modify the autonomy of corporations 
remains to be seen, but the legislation contemplates different arrangements 
for corporations than for ordinary departments. Of comparable import- 
ance is freedom from review by the Comptroller General, which is of very 
grrat significance in the negotiation and settlement of contracts and other 
business transactions. If the Government Corporation Control Act really 
results in a “commercial” type of audit, it will not narrow corporate priv- 
ileges in this regard. 

.\lmost all the supposedly desirable features of corporations can be, ■and 
from time to time have been, given to ordinary departments. It is possible 
in this manner to establish a revolving fund into which receipts are paid 
and from which expenditures are made; to exempt employees from civil 
service regulations; to deprive the Comptroller General of his powers with 
respect to certain types of transactions; and to make exceptions from other 
types of legislative and executive controls. Nevertheless, it has been much 
easier to accomplish these things by creating a corporation than by making 
an open and frontal assault on generally accepted working rules governing 
the entire administrative establishment. 

Perhaps the chief justification of the corporate device is that in times 

^For a careful compaiadve analysis of coiporatioiis and their nguivalenb in ordinary 
departmene, see White, Lnnard D., Inmiucrion to the Study of PuiSc Adminilratioa, ch, 9, 
New York: Macmillan, rev. ed.. 193*) 
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of emergency it has been possible to achieve with it urgent objectives which 
might have been more difficult or impossible of attainment by other means. 
By a single action— establishment of the corporation— men have been put 
to work on a job unhampered by the naessity of conducting a running 
fight with the Bureau of the Budget, the Appropriations Committees, the 
Comptroller General, and the Civil Service Commission. Once the emer- 
gency IS over and the operation is proceeding smoothly, the corporation 
can be brought into more orthodox governmental patterns, or it can be 
liquidated. 

The wide use of the corporation and the considerable literature on the 
subject throw into bold relief the general problem of administrative decon- 
centration. The pressure toward uniformity of operating method and 
toward coordination of policy throughout the huge federal machinery 
brings with it formidable issues in the maintenance of initiative and in 
the preservation of conditions favorable to seh-rcliant management and 
innovation Unification and uniformity carry with them an inevitable 
degree of congestion at the center, and also delay and hamper action. In 
devising mechanisms for central control we must guard against the ten- 
dency to exert great effort in the achievement of integration and uniformity 
with respect to matters that really are not of sufficient significance to justify 
he trouble 

The rise of the government corporation reflects the difficulnes that sur- 
round responsive administration m the settled forms of the departmental 
system and in higher central controls Escape from traditional ways of 
doing things througli corporate autonomy is not the answer. The solution 
lies in better appreciation of the need for creative freedom of public manage- 
ment buttressed by full responsibihty— and for forms of control appropriate 
to this fundamental purpose. 



CHAPTER 



Field Organization 

Capitals of nations and states are popularly regarded as the places where 
the business of government is carried on. Actually this business brings 
national and state government into hundreds and thousands of communi- 
ties distant from the capital— that is, into “the field.” For it is in the field 
that taxes are collected, regulatory laws enforced, and governmental serv- 
ices rendered. This bang true, efifective administration at the capital is 
not enough. Equally important is the condition of the field service. It 
must be competently staffed. It must contribute to the planning and execu- 
tion of the programs of the various departments and bureaus centered at 
the capital. It must bring these more or less specialized programs into 
coordinated focus for each geographic area of the country. It must be 
responsive to local as well as national needs. 

1. The Growth oe Field Organization 

Continental Prototypes. Historically, field organization has been a tool 
used for both the centralization and decentralization of government. The 
centralist emphasis dominated field organization during the centuries when 
Western civilization was emerging from the Middle Ages. The evolution 
of the nation-state was a reaction against the feudal organization of society 
— under which state taxes had long ceased to be collected, justice was meted 
out by local authorities, the right to travel highways depended on payment 
of tolls to local lords, the coinage of money was far from a state monopoly, 
and national armies were mere assemblages of groups of vassals of allied 
lords. Naturally, the extent of reversal of these centrifugal tendencies has 
depended upon the king’s capacity for reducing his dependence upon 
the feudal lords. This required, among other things, the development of 
a truly national bureaucracy that would carry the king’s law and collect 
the king’s taxes throughout the realm. 

Accordingly, in France for instance, the king appointed so-called in- 
tendants to represent him in the provinces, with authority over both local 
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governments and subordinate field officials of the different departments 
of the national government.^ The precedent thus set by the ancien regime 
was not neglected after the Revolution of 1789. Indeed, Napoleon later 
improved upon this centralizing device. The king’s intendants, serving 
for twenty or thirty years in their particular provinces, had often asserted 
a measure of independence from the Paris government by encouraging and 
defending local interests. Napoleon, noting these difficulties, deliberately 
ignored the provinces, superimposing on the country’s map an entirely 
artificial set of boundaries oudining areal “departments,” each of which 
was headed by a prefect representing the central government. This scheme 
of territorial administration has continued since Napoleon’s time as a 
major instrument of centralization. Its distinctive feature is that the pre- 
fect represents practically all of the national government’s functional de- 
partments. Consequently, most of the functional threads of national gov- 
ernment are pulled together at his level before they are stretched on to 
individual communities and citizens. 

In Prussia, too, and its precursor, the Electorate of Brandenburg, field 
officers were used to weld local feudatories into a centralized nation. Fred- 
erick William, the Great Elector of Brandenburg, in 1657 divided his 
Privy Council into a larger number of specialized departments, and des- 
ignated certain members of the council as local regents. Characteristically, 
the regents were not natives of the areas to which they were assigned. 
Being tied both to the Privy Council and to local areas, the regents were 
effective instruments for insuring local observance of national economic, 
social, and fiscal policies. By the beginning of the eighteenth century, the 
regents had associ.ited with them administrative councils for their areas, 
composed of national field agents. 

Simultaneously with the development of the local regents and their 
administrative councils, there developed war commissariats scattered 
throughout the country, whose concern for financing, feeding, billeting, 
and clothing the armed forces of the military-minded Prussian state made 
them strong rivals of the regents and councils. As friction between the 
rival establishments increased, the successive kings issued ineffectual man- 
dates directing the commissariats and councils to confer with each other 
in order to avoid wasteful competition, and even introduced royal arbitra- 
tion of individual jurisdictional conflicts. Despairing of these measures, the 
king ultimately merged the councils and the commissariats. As a result, 
the more aggressive war commissariats gained dominance over the coun- 
cils, and the Prussian field service became even more of a centralizing 
force.® 

^Cf. Bloch, Marc, "FeudaUsm; European,*' Encyclopedia of the Social Sciences, Vol. 6, 
pp. 203-210; Shepard, W. J., "Ccntralizadoa," ibid.. Vol. 3, pp. 308-312; Finer, Herman, 
Theory and Practice of Modern Government, pp. 1223 London: Methuen, 1932. 

® C/. Finer, ihid., pp. 1190-1195, 1202. 
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Bnttsh Development. Considerably before the European continent 
emerged from feudalism, England had established the ultimate dependence 
of all lords and lords’ vassals upon the king. Accordingly, she never was 
driven to provide the continental type of counteipoise to the decentralized 
structure of feudahsm— an army of mtendants or regents administering 
local areas on behalf of the king. Instead centralist tendencies took the 
form of local shenffs designed both to represent the king and to protect 
the rights of local self-government against encroachment by feudal lords; 
or of justices of the peace appomted by the king from among local land- 
owners. However, popular prejudice against the sheriffs as local representa- 
tives of the king resulted in decay of the sheriff’s office. Subsequently, the 
attempt to use local justices of the peace as royal administrauve agents came 
to an end with the civil wars of the seventeenth century. Thenceforth the 
justices were virtually uncontrolled by London. 

Throughout British development, emphasis was placed on struggles 
over policy formation and therefore over the role of Parliament. The rela- 
tively lighter stress placed upon the machinery through which policies 
would be administered may account for the British failure to follow the 
continental pattern of field integration. In recent times, extension of the 
national government to the field has been through the individual functional 
departments, not through agents representing the whole national adminis- 
tration in particular areas'’ 

Expansion of Federal Functions. In modern times particularly, it is diffi- 
cult to disentangle the motives, or for that matter the results, of the growth 
of field services. To some degree the centralizing factor— so conspicuous in 
the modern origins of field organization— persists, often with emphasis 
upon supervision of local governments At the other extreme is a conscious 
effort by national governments to fiermit adaptation of administration to 
the needs and aspirations of particular regions— in other words, to decen- 
tralize the execution of policies that must be formulated nationally. A third, 
and perhaps most important factor in the growth of field organization, 
IS simply the need to get particular functions performed, with all consciou' 
theorizing about centralization and decentralization pushed aside. 

This thud factor has dominated the development of the field service of 
our federal government. In the Uiuted States, the centralization-decentrali- 
zation dispute has centered on the respective powers of the Union and the 
states. The federal field service has been generally accepted as a necessary 
and unobjectionable complement to those powers that are in fact exercised 
by the national government. That explains, from the historical standpoint, 

^Cl Bloch loc at abose in note 1; Dhonau, May L, Dccenudmtton m Goiemmcnt 
Deportments, p. 5 p , London Institute of Public Administiation, 1938; Finer, op at. above 
in note 1, pp. 1281-1291 For German, French and Bnnsh expenence, see also Special Com 
mittee on Comparative Administration, Committee on Public Administration, Soaal Science 
Research Council, Memorandtim on Regional Coordmaiton, pp 13 19, 26-43, Washington 
March, 1943 
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why the bulk of these field services evolved for such functions as carrying 
the mail, collecting federal taxes, prosecuting and trying legal cases under 
federal law, protecting the frontiers, and building and repairing the ships 
of the Navy. In fact, the story of the growth of the federal field services 
in this country parallels almost directly that of the expansion of functions 
of the national government. In many ways the most interesting phases of 
field administration developed only after the federal government under- 
took important and varied regulatory responsibilities and adopted spending 
programs designed to equalize and support with national resources the 
social and economic opportunities of the citizens of the several states. 

A case in point is the United States Department of Agriculture. Al- 
though established in 1862, the early concentration of this department 
upon research and reporting meant that for many years there was no need 
for a large staff, either in Washington or in the field. Even in 1905, all 
functions could be performed by about 5,000 employees, 70 per cent of 
whom were stationed in the field. Only two of the department’s bureaus 
had extensive field services. Yet, in 1939, the demands of regulatory, pro- 
motional, and research functions had so multiplied that the employees 
of the department numbered 82,000 — sixteen times the figure for 1905 — 
while 85 per cent of this total nundier were in the field service. In the 
period since 1905, field employment had increased both absolutely and rela- 
tively, reflecting the growth and changing nature of the department’s 
responsibilities.* 

Thus expansion of the service and regulatory functions of government 
underlies much of the expansion of field services. Indeed, the very fact that 
national policy could be administered in the field— away from Washington 
—undoubtedly made more palatable the idea of federal assumption of much 
policy-making that earlier had been thought to belong to state and local 
governments. Similarly, state assumption of local functions has often been 
followed by arrangements for having these functions administered either 
through field agents of the state government or through local governments 
themselves serving in effect as arms of state administration. 

Technological Progress. Particularly in the fields of transportation and 
communication, technological progress has played an important role in the 
expansion of field services. Technology converts local commerce into na- 
tional commerce, and so both furthers the shifting of regulatory and pro- 
motional functions to the national government and necessitates expansion 
of the government’s field services. It also affects directly the ease of contact 
between citizens and the national capital and between field agents and the 
central government. In fact, the facility with which Washington officials 

^Truman, David B., Administrative Deeentrdization, pp. 36-41, Chicago: University of 
Chicago Press, 1940. For an account of the growth of the functions of the Department of 
Agriculture, see Gaus, John M. and Wolcott, Leon C., Public Administration and the Uttited 
States Department '/ A^culrttre. pp. 3-90, Chicago: Public Administradon Service, 1940s 



268 


FIELD ORGANIZATION 


and citizens in all parts of the country can directly communicate with one 
another even relieves some of the pressure for establishment and expansion 
of field services. Some federal agencies either rely entirely on their func- 
tional divisions at Washington for operating their programs or merely 
establish regional divisions within their Washington headquarters. 

Paralleling this easing of central headquarters-citizen contact, however, 
is the strengthening of bonds connecting departmental officials with their 
field personnel. Through telephone, telegraph, and teletype, through air mail 
and regular mail, and through air and train travel, field agents and central 
headquarters are in daily contact. In practice, this encourages the expansion 
of field services, for central officials need have no fear of losing control 
by setting up field offices ° By the very fiict that advances in communication 
and transportation remove distance as a barrier to central control, they are 
centralizing influences. Yet, at the same time, they permit creation of a 
field structure within which decentralization of authority can go forward 
without impairing the ultimate responsibility of departmental headquarters 
for the agency’s total program and operations. 

Scope of Field Oigamzalton. The most perplexing and important prob- 
lems of field organization in this country arise naturally in the federal gov- 
ernment, since Its functions extend over greater territory than do those of 
the states Nonetheless, the states are also faced by the necessity for field 
organization In general, the states have lagged considerably behind the 
federal government in the development of extensive field services. This has 
been attributable to several factors. (1) the relatively short distances between 
the state capital and the other communities in the state, with the result 
that administration directly from the capital was in most cases reasonably 
satisfactory; (2) the extent to which governmental functions were per- 
formed by counties, towns, and special districts; and (3) the less satisfactory 
state personnel situation, where in many departments employees could not 
be spared for the staffing of field offices.® 

For all the obviousness of the need for extending administration through 
field services, it is generally startimg to look at the statistics that demon- 
strate governmental response to this need. In the federal government, for 
instance, nine employees are stationed in the field for every employee sta- 
tioned in Washington. Of the total of almost 24 million federal em- 

^Nonetheless, there ss some indiation that field offiaals m the Far West, being vi&ited 
kss fr(qui.nd\ b> Washington officials and thunsclvcs appearing at Washington less £rc* 
qucntl> than eastern field officials, have a greaurr mdcpcndcncc u£ central direction 

•'On sntc field services md the related problem of Tclmmistrativc areas, sec Hansen, 
G H , ^ Regional Redistricting Plan for the State of Utah, Provo Bngham Young University 
Press, 193" Mcnefee, Scldtn C A Plan for Regional Admtmuratwe Distnets in the State of 
Washington Seattle Univcrsitj of Washington, 1935, Uhl, Ra>mond, "Administrative Regions 
m Virginia,’ Public Adminutratton Review, 1942, Vol 2, pp. 50-63; Hioderaker, Ivan, The 
Administrative DiHiicts and held Offices of the Minnesota State Government, Minneapolis Uni 
vcrsity of Minneapolis Press, 1943 
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ployees in April, 1946, about 237,000 were stationed in Washington and 
2,163,000 in the field. The agencies with the largest number of field em- 
ployees were, in the order of size of field personnel, the War, Post Office and 
Navy Departments, all with fields staffs of several hundred diousand; 
and, with less than 150,000 employees in the field, the Veterans Administra- 
tion, the Treasury Department, the Department of Agriculture, the Interior 
Department, the Office of Price Administration, and the War Assets 
Administration.'^ 


2. Centralization and Decentralization 

Approach to Decentralization. Since field organization has developed 
in the United States not through any master plan but in response to the 
needs of individual departments and bureaus, naturally there is diversity 
among the methods of field administration. Yet, within virtually every 
agency will be found such basic problems as these; the proper degree of 
decentralization of authority; the conflict of interests between functional 
experts at headquarters and general administrators in the field; the basic 
need for intelligent and sympathetic handling of relations between jiead- 
quarters and the field; and the complexities of managing a field structure 
having two or even, three successive levels. Each of these intra-agency 
problems will be considered in turn. 

The question of the degree to which authority .should be delegated to 
field agents requires an appreciation of the character of field organization as 
a facility susceptible of different uses. It is an efficient tool for either centrali- 
zation or decentralization of authority. “Whether or not deccntralteation— 
or deconcentration— actually charaaerizes a given field service may be 
discerned from observation of the frequency with which field offices must 
refer matters to central headquarters for decision; the number and specificity 
of central regulations and orders governing field work; the provision for 
citizen appeal to headquarters for overruling of field decisions; the degree 
to which all of the agency’s field activities within each geographic area are 
directed by a ringle field official; the volume of decisions and variety of 
funrtions of the agency; and the caliber of field officials.* Since authority 
stems initially from the center, decentralization requires positive action. 
Lack of this sort of action results in centralization. For such rcprc.scntative 
functions as those involving the grant-in-aid and the agricultural programs, 

^United States Cml Service Conwnisajo, Monthly Rtport of Employment'. Exefutitfe 
Branch of the Federal Government, Aprd, 19^6. It sbpuM be noted that during' World War II 
several central services were removed from die congested narional ciinial. 

^Sce Truman, op. cit. above in note A, pp. 56-58, Dhonau, op. ffit. in eote h p. 
16; Ulienthal, David TV4: Democracy on the March, p. 161, New Yorki Harpo'i 
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the federal government has generally failed to delegate broad authority to 
Its field agents.® 

The factors that usually control the degree to which an agency cen- 
tralizes or decentralizes its authority fall under four broad headings 
(1) the factor of responsibility; (2) administrative factors; (3) functional 
factors; and (4) external factors “ 

Factor of Responsibility. The principle of administrative responsibility 
acts as a general deterrent to the decentralization of administrative author- 
ity The principle itself is familiar Every agency head in the federal gov- 
ernment IS answerable for his general administrative program to the Presi- 
dent, Congress, and the people. He is responsible to central budgetary, 
accounting, auditing, and personnel agencies and to the courts for the 
integrity and legality of his agency’s operations. He can also be pilloried 
at any time by the press, committees of Congress, and political enemies 
for right or wrong decisions made by him or his subordinates, however 
picayune the matter 

As a result, agencies hesitate to delegate broad discretionary authority 
to field officials, who are thought to be less readily controlled than offiaals 
rcguhrly stationed at the capital The effects of this system of responsibility, 
though well mgh universal, are more acute in some agencies than in 
others. An instance is the Public Works Administration, which, because it 
performed an activity traditionally open to the dangers of corruption and 
grift, set up a highly centralized orgamzation.“ 

Adminutiatwe Factors The second mam cluster of factors influencing 
decentralization is administrative m character, specifically: age of the 
agency, stability of its policies and methods, competence of its field person- 
nel, pressure for speed and economy, and administrative sophistication. The 
age of the agency is basic to several of the other administrative factors 
mentioned Time is required for a new agency to get well staffed and 
organized at headquarters, for key officials to get used to working together, 
and for an eipnt de corps to develop that will support high morale in the 

^Sec K-i, V 0, The Administration of Tedeial Grants to the States, p 222, Chicago 
Public Admmiitncion Servue, 1937, Iruimn of at above in note 4, p 195, Vicg, John A, 
' Working Rdacionshjpi in GoicrnmcnnI Agricultural Programs ’ Piihlic Admimstia’ion Renieui 
19111, Vol 1, p 146 Cj also Applthj, Paul H, Big Demociacy, p 100, New York Knopf 
1945 A rough grouping of centrah/cH and decentralized agenats is suggested in Fesler, 
James W , rcdtral Use of Administnuic Areas Annals of the American Academy of 
Political and Soaal Science 1940 Vol 207, p 114 

ttiThc itcmi/ttion and discussion of individutl fictors here presented arc based in part 
upon Gulkk, Luthir Notis on tht Thtory of Orgini/ ition, in Gulick, L and Urwick, L, 
eds Papas on the Science of Admimctiatiou p 29 fj , New York Institute of Public Ad 
ministration 1937, Truman op at above m note 4, p 17 ff, Wallace, Schuvler, Federal 
Depaitmentalizahon pp 133 144, New York Columbia University Press, 1941, Dhonau, op 
at above in note 3, p 13 135 and Fesler, toe at above in note 9, p 114 

It Sec Williams J Ihcrwm, Grants tn Aid Under the Public Wot ^s Admimstratton, p 99, 
New York Columbia University Press, 1939 
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field. Organization and staffing of a field service, and delegation of author- 
ity to it, must generally await the clarification of organization and author- 
ity at the center.^^ And even after a field service is organized and staffed, 
time must often be allowed for the field service to prove itself woithy of 
the confidence of headquarters officials— a confidence that is a prerequisite 
of willingness to decentralize. 

Stability of policies and methods is fundamental. As long as headquar- 
ters itself is in a ferment over the policies to be pursued by the agency, it 
is idle to talk of decentralization. In some instances, furthermore, it is 
only by temporary centralization of all decisions that headquarters can 
reach the point of establishing a pattern of policies on the basis of which 
decentralization can then go forward.“ 

Agencies differ in the degree to which they can crystallize and stabilize 
policies and methods. May L. Dhonau has suggested that the judicial type 
of administrative work can be decentralized more extensively than other 
types of activity.^ Examples would be the settlement of claims to unem- 
ployment insurance benefits and veterans’ pensions. For the great mass of 
such cases that are filed by citizens, the answer is provided either in the 
statutes and regulations or in precedents established at headquarters early 
in the agency’s life. Only the unusual cases need be referred to head- 
quarters for central decision. 

The competence of field personnel is a third administrative factor gov- 
erning readiness to decentralize. At the heart of the disinclination to dele- 
gate substantial authority lies the conviction of many officials that only they 
themselves have the ability to do the job as well ,is it should be done. To 
dissuade them from this point of view requires, among other things, a 
demonstration that others, both at headquarters and in the field, can do 
important parts of the job competently. The field officials must have the 
confidence, not only of the top executives of the agency, hut also of the 
functional specialists down the line. The fact that a field office can rarely 

In the Works Proprew Adnuziistration, however, the mltrn.il orpjni;;atinn of stale 
ofTitcs WAS Lr\sulli/nl ahtad ot cUnhialKHi ot Washinpttin orpmizatUKi Su Mjemahim, 
Arthur W., Millctt, John D, and Ogden. Gladys The Ailmimstuition of Federal Worl(_ Relief, 
p. 208 Chicago: Public Administration Service, lO-tl. 

^'^An instance is proviiUil bs tht Foust Strsiu's i.tiur,ili/.jlion of terUm phases of 
recreational u^c of nJtion.il fousts until new .ind vlandards could be ilcicloped, See 

Lovendpt, Earl W. and Kcphngir, Pttir, ‘‘Washmpton-Fu.ld Relationships in the Forest Serv- 
ice,” in the sjmposium entitled Washmston-Fteld Relauonships m the Federal Service, p. 33, 
Washington: United States Department of Agriculture Graduate School, 1942. 

Op. (it. above in note 3, p. 135, It central instructions arc too precise, of course, no true 
(]icintni\i/Mon could ensue, mHi-c there nould he no significant disintion to be exercised in 
the field despite the \olumc of transactions conducted theic. For the contrast presented in 
the inability of the Olhec of Production ^&^lagcmc^t to decentralize, see Carey, William D,, 
"Central-Field Relationships in ihc Wir Production Doartl," Ptthhe Administration Review, 
1944, Vol. 4, p. 35. On all the administrative factors of decentralization this article offers a 
valuable case study. 
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demonstrate as much technicd competence as the specialized divisions at the 
agency’s headquarters is a chief deterrent to decentralization “ 

An illustration of the interrelationships of such factors as responsibility, 
age of agency, stability of policies and methods, and competence of field 
personnel is afforded by the Public Works Administration. After two years 
of centralized administration— imposed in part, as we noted, because of 
fear of graft and consequent exposure to political repercussions— the agency 
decentralized the settlement of many problems. This was practicable, in the 
opinion of top Washington officials, because legal, engineering, and financial 
examiners with experience in the central office could be stationed in the 
field offices, where their analyses and action on project applications would be 
both competent and in conformity with uniform national standards.^® 

Problems of decentralization are complicated by a fourth administrative 
factor, the need for speed and economy in administrative operations, both 
to satisfy citizens as clients of the agency and to meet budgetary and effi- 
ciency goals of the agency itself. The Disbursement Division of the Treas- 
ury Department, for example, decentralized its certification and payment of 
field payrolls of most federal agencies and, during the depression of the 
1930’s, its payment of relief checks. This was done in order to relieve the 
Washington office of the heavy administrative burden and accelerate the 
discharge of the government’s financial obligations, thus providing speedier 
service for those to whom the federal government owed money.” 

Many other agencies have realized that officials stationed permanently 
in particular regions with authority to take action on behalf of the agency 
will generally have lower travel and communication costs than headquarters 
officials in a highly centralized organization. Their space costs may be lower 
than those in the crowded capital. Citizens will generally appreciate the 
opportunity to deal with a near-by official rather than with a central bureau 
that can be visited only at considerable personal expense. 

Administrative sophistication, particularly with regard to management 
of a field service, is a final factor influencing decentralization. Age is, of 
course, a contributing element, for — ^as has been pointed out — an agency 
must often develop its principles of field administration in an experimental 
fashion and then wait for their crystallization as a condition to sound 
understanding of both subject matter and administrative problems by cen- 
tral and field personnel. This requires time, but it also requires a highly 
intelligent and constructive approach by all key officials. A professional 
approach is needed to such questions as the relative values of centralization 
and decentralization, the respective roles of functional experts and general 
administrators, the techniques for breaking down barriers to mutual col- 
laboration between central headquarters and the field service, and the appro- 


See Carey, loc. eU. above in note 14, p. 35. 

WSec Williams, op. cit. above in note 11, p. 93; Key, op. at. above in note 9, p. 226. 
It See Truman, op. cit. above in note 4, p. 29 



FIELD ORGANIZATION 


273 


priate distribution of functions and authority in a two-tier or three-tier 
field organization. Given a mature approach, an agency may overcome 
many of the apparent obstacles to decentralization. 

Functional Factors. While factors of responsibility and administration 
set limits to the feasibility of centralization and decentralization for indi- 
vidual departments, the most marked variations among governmental agen- 
cies result from the third major group of factors— those concerned with 
functions. Here the factors involve answers to such questions as these: 
How great a variety of distinct functions does the agency have.? How 
essential is technical specialization in the agency’s work.? Does the function 
require national uniformity or diversity among regions and localities? 

The variety of functions an agency performs may affect its readiness to 
decentralize operations. An agency with a single function has a relatively 
simple problem of analysis and decision in order to determine the appro- 
priate degree of decentralization. But if an agency performs a variety of 
functions, each of its central divisions may insist on a separate set of field 
offices and districts, may have quite contradictory views on the urgency 
or the extent of decentralization, and may violently oppose control of its 
field agents by a field official representing the department head or his chief 
of field operations. _ 

Reconciliation of these different viewpoints may be impossible, with the 
result that either no decentralization occurs or each division decentralizes 
as it chooses. In the latter event, the very failure to get agreement on an 
integrated field service for the whole department may retard the process 
of decentralization. The department head, with full coordinative author- 
ity over officials in Washington but no coordinative machinery in the field, 
may very well fear the possibility tif inefficiency, duplication, or direct 
conflict if division heads delegate a large degree of authority to their field 
representatives. It is also true that in cases where two or three divisions 
need to reach joint decisions, the level in the hierarchy of all three where 
the decisions will be made will he dictated by the structure of the least 
decentralized division. Consequently, one or more divisions will always 
act as “drags” on the decentralization of other divisions in a department 
performing a variety of functions. 

In some agencies there is a pressing need for technical specialization. ' 
This, particularly in a small agency, usually handicaps attempts to decen- 
tralize the work, as a simple comparison will make clear. If for a certain 
purpose an agency is allowed to have a payroll of fifty employees, it is able 
to concentrate the fifty positions in a central staff within which there can 
be both general administrators and groups of specialists such as engineers, 
chemists, and budget and personnel experts. Or it may want to open per- 
haps forty district offices in the field and assign to each office one employee 
representing the whole agency in all of its specialized aspects, leaving only 
ten at headquarters. This means that both at headquarters and in the 
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field practically all positions will have to be filled by employees who are 
not trained for any of the specialities that could contribute materially to 
an intelhgent )ob of administration 

Ready examples from recent experience are afforded by the Office of 
Price Administration and the War Production Board At Washington, 
each agency had an expert on almost every industry and commodity in the 
United States But to duplicate this range of expertness in field offices was 
out of the question It is a general rule that no agency has in each of its 
field offices as great a range of specialization as is represented in its head- 
quarters staff This necessarily acts as a bar to decentralization by agencies 
requiring the services of techmcal personnel in reaching most of their 
decisions 

Variety of functions and need for technical specialization are comple- 
mented by a third functional factor — the degree of need for national um- 
formity as contrasted with the need for regional and local variation. This 
factor goes to the heart of differing philosophies of government It also 
raises the difficult problem of how to measure the relative efficiency of dif- 
fering administrative techniques Thus it is perhaps both the most basic 
and the least tangible of all the factors bearing on decentralization The 
fact that a function is within the legal jurisdiction of a central government 
does not mean that its administration cannot be decentralized Often func- 
tions are shifted to the central government because financial or personnel 
resources are greater there than at lower governmental levels; because policy 
formulation needs to be centralized; or because the central government 
must be looked to for assumption of ultimate administrative responsibility 
on the highest level However, unless there are affirmative reasons for 
absolute uniformity in detailed operations as well as in general decisions 
of the agency, authority can generally be decentralized to field agents 

The most obvious need for diversity in administration of a function 
arises in agencies affected by differences in the physical characteristics of 
the various parts of the country Agricultural, forest, and water-resource 
activities are examples On the other hand, the principal drive toward 
centralization comes from insistence that when privileges and penalties are 
being dispensed or rights determined, equity requires an identical adminis- 
trative decision in every identical set of circumstances, whether the case 
arises in Oregon, Louisiana, or Maine Since administrative decisions often 
involve general elements of judgment, this degree of uniformity cannot be 
assured under a decentralized system permitting each field agent to reach 
independent conclusions on the cases arising in his district Examples of 
functions demanding uniformity on a national basis are the administrative 
adjudication of veterans’ claims for compensation, the review of tax returns, 
and the determination of the relative importance of various products m the 
war procurement program 

External Factors A final group of factors bearing on the centrahzation 
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decentralizatioQ controversy still calls for discussion. It concerns the need 
for an agency to look beyond its own internal operations to external prob- 
lems. The most important are the necessities for bringing the citizen into 
the administrative process, collaborating with other federal, state, and local 
agencies, and adapting field activities to pohtical pressures. 

The first of these factors may be referred to as the degree of need for 
support, participation, and representation at the “grass roots” of democracy. 
If support of a large number of abzens is requisite to successful admin- 
istration— as was true of the farm production program and wartime ra- 
tioning and conscription; or if their participation is needed to impart 
wisdom to the local decisions made — again a factor in these three programs; 
or if national pohcy-makers at Washington need vigorous representation 
of regional points of view so as to avoid development of unrealistic and 
extravagantly uniform national plans, then under such conditions a de- 
centralized organization is likely to develop.^ 

The degree of need for collaboration with other federal, state, and local 
agencies is a second external factor m decentrahzation deasions. Other 
things being equal, an agency’s deasions should be made at the level of 
authority that is most convenient for otl\jr agencies' participating m the 
dccision-making process. This means that if federal agencies A and B 
have a number of joint activities, their regional officials, must have reason- 
ably similar grants of discretionary authority It means further that if 
the program is one of federal aid to the states, the federal agency admm- 
istering the program will probably need to establish regional or state offices 
that have the staff and authority to consult with the state governments 
and give them final answers on many important questions. Similarly, 
pressure for a degree of decentralization develops when an agency’s field 
officials are invited to participate in a regional planning commission or to 
collaborate with an establishment promoting regional development, like the 
Tennessee Valley Authority Nonetheless, it is probably true that the need 
for collaboration with other agenaes and groups exerts only a secondary 
influence on a department’s determination of the desirable degree of de- 
centralization 

Finally, among external factors, political aspects must be considered. 
Since the strength of our political parties lies in their state and local or- 
ganizations, there is some danger that field officials of the federal govern- 
ment will come under heavy local pressures from the powers that be. This 
IS the case especially if the field officials have a large degree of discretion 
in such matters as the appointing of employees, awarding of contracts, and 
making of money grants or loans of one kind or another to individuals. 
The problem is particularly acute if patronage governs the selection of key 
field officials such as state admimstrators of federal agenaes. Indeed, it 

l^Sce Lihcnthal, op at above m nott 8 pp 156 !6I ind regarding agncultural land use 
planning programs, Vicg, loc above m no^ 9, p 146 
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has been pointed out that in the Works Progress Administration “there 
were occasions when state and district administrators took the attitude that 
their primary allegiance was to the local poliLical interest that had obtained 
their appointments rather than to WPA headquarters in Washington.”^ 

Generally, field work is more susceptible to political inroads than de- 
partmental work in Washington Able agency heads consequently may 
shy away from extensl^e decentrahzation, lest they be forced to appoint a 
large number of politically sponsored employees By the same token, an 
able Wash, igton staff saddled with a political field staff may be anxious to 
withhold grants of real power to the field 

In sum, then, central administrators confronted with the problem of 
how far to go in decentralizing individual activities are likely to be influ- 
enced by some or all of the factors here reviewed 

3. Field Headquarters Relations 

The preceding discussion has suggested certain fundamental requisites 
for the maturing of field headquarters relations in an agency It may be 
well to restate them They are the adjustment of the conflicting interests 
of functional experts and general administrators, the development of 
methods for improvng mutual field headquarters understanding and re- 
spect, and discovery of a firm formula to govern relations within a com- 
plex, multilevel field organization These are all problems that arise in 
every field service, whether authority be centralized or decentralized 

Rwdiy of Functional Expats and General Administiatois The most 
fundamental of the three problems is the rivalry of functional experts and 
general administrators Each agency’s headqu.artcrs office is subdivided 
into specialized units dealing with different prognms, techniques, controls, 
and services Some of them are so called line or operating divisions, re 
sponsible for important segments of the agency’s program Some contribute 
special skills, such as engineering and statistics Others exerase manage- 
ment control or perform managerial services, such as budgeting, personnel, 
and space allocation But each of the main divisions is responsible to the 
agency head or to one of his chief deputies. Each has an institutional pride 
and enthusiasm for its own part of the total program Each— as can be 
understood— would dislike to see important phases of its work perfoimed 
or directed by other divisions and officials In fact, to such extent as a 
division cannot actually perform or direct the work falling within its sub- 
ject matter specialty, a modification, if not a breakdown, occurs in the 
system of responsibility. 

When an agency’s program is projected into the field there arise two 
basic alternatives Each division may be allowed to set up its own field 
service and directly control the performance of the division’s functions in 


Maenuhon, Millett and Ogden, op a! above in note 12, p 279, sec also pp 269 291 
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the field. On the other hand, the whole agency may organize an integrated 
field service, with each regional, state, and district director held responsible 
for all agency functions performed m his assigned territory The first 
alternative has the defect that execution of the agency program is not in- 
tegrated m each field area. The second alternative has the defect that 
functional divisions at headquarters have no direct control over execution 
of their subjert-matter programs m the field. A major problem of ad- 
ministration IS to avoid the impasse between the apparently irreconcilable 
positions of function and area, of functional experts and general admin- 
istrators. 

The solutions found to this dilemma stem m considerable measure from 
the character of headquarters organization. If the agency head is weak, 
or if the agency is a meie confederation of unrelated functional divisions 
with no really joint objective or program, the functional point of view 
IS likely to prevail over the agency-wide point of view in field organiza- 
tion. Many a federal department embraces so wide a range of functions 
and includes such powerful and tradition-encrusted bureaus that any single 
department-wide field structure seems out of the question. Difficult as 
has been the establishment of agency-wide areal coordination by the Social 
Security Board,'" the task of overcoming functional pulls in such quasi- 
departraents as the Federal Security Agency, of which the Social Security 
Board has been but one of a number of constituent parts, is clearly almost 
impossible.'^ 

Sheer size of the administrative task, often but not always a companion 
of multiplicity of autonomous bureaus and distandy related functions, may 
also be a deterrent to real agency-wide field coordination. The volume of 
orders and informational paper that would have to flow to field coordinators 
if functional lines of authority were suppressed in such an agency as the 
United States Department of Agriculture is fearful to contemplate. 

In general, though, it may be concluded that the ability of a depart- 
ment’s field coordinators to mtegrate its functions for given areas of the 
country will depend heavily on the strength of the department head vis-i-vts 
his bureau heads, and on the inherent need for integration of departmental 
functions because of their subservience to a single purpose. 

Lines of Command. Establishment of an integrated field service by 
no means ends the problems of function versus area. For there remains a 
never-ending tussle over the extent to which the agency’s regional director 
must take orders from functional divisions at headquarters. This applies 
also to the amount of direct contact that will be permitted between regional 
functional divisions and their central prototypes. There are really only 

20 See Mjlchel], W. L., “Washmgton-Field Relations in the Society Sccunty Boani,” m 
op at above m note 13, p. 44. 

21 See, however, Roseman, Alvm, “The Regional Coordination of Defense Health and 
Welfare Services,’ Ptihlic Admmstntton Review, 1941, Vol. 1, pp 432-440 
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two choices, because complete autonomy for the regional director is 
unattainable. 

One choice is to require that all programs and major orders dear 
through the administrative hierarchy, while technical advice is handled 
directly between central functional divisions and their regional counter- 
parts. On main instructions to the field, the central functional divisions 
would make recommendations to the agency head or his deputy. The 
latter, on the basis of these recommendations, would transmit to his re- 
gional directors such orders as he, a general administrator like the regional 
directors, deemed desirable. The regional director in turn would see that 
the orders were executed by his r^onal functional divisions. In this 
pattern, the functional officials are subordinated at each step to the general 
administrators. 

The alternative method, called “dual command,” appears at first glance 
to be almost indistinguishable from the relationship just described. How- 
ever, the difference is that between subordinating functional specialties to 
general administration and recognizing “a double line of control.””^ Under 
such dual command, regional functional experts must look for orders both 
to the regional director and to die functional divisions at headquarters. 

Again, as in the question of the feasibility of decentralization, no single 
formula will fit all agencies. Too much depends on the unity of purpose 
of the particular agency and the consequent need for integrating all of its 
functions.^^ A great deal depends also on the effectiveness with which the 
needed integration is actually achieved by a strong agency head. If head- 
quarters is simply a tent under which autonomous bureaus are gathered 
for mere appearance’s sake, there is no possibility of a strong regional 
director being able to challenge the flow of “technical” — as distinguished 
from “administrative” — commands. 

If the agency really has a single purpose, requiring that its functions be 
geared together, the need for a strong hierarchy of general administrators 
built into both the headquarters and field organizations is great. A single- 
purpose agency has, in addition, the incidental advantage that its regional 
directors can be men and women with some specialized training, able to 
command respect from the functional divisions. On the other hand, a 
wide-ranging agency like the Social Security Board must choose “general- 
ists” whose contributions to administration the functional experts tend to 
underrate.'"'* 

In practice, the dynamism of functional divisions and the professional 
bond between the staff of each such central division and its regional coun- 
terpart weight the scales against the general administrators. This combina- 
tion of influences tends to reduce regional directors to mere providers of 

-^Macmahon, Millett and Ogden, op. cit. above in note 12, pp, 265-267, 

aa Sec .Stone, Donald C., '‘Washington-Held Relationships," in op. cit. in note 13, p. 16. 

2^ Sec Mitchell, toe. cit. above in note 20, p, 33. 
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common facilities such as space, stenographic pools, and mail routing; 
freely available speech-makers; and recorders of what goes on— the field 
“eyes and ears” of headquarters. The centrifugal force of the functional 
divisions has been so strong that the administrative problem has nearly 
always been how to strengthen the regional director, and seldom how to 
increase the role of the functional divisions."’ 

Personnel Policies. Whatever the basic formula hammered out between 
generalists and functionalists may be, an agency has day-to-day problems 
of headquarters-field relations, most of which revolve about four issues: 
personnel policies; the headquarters oilice of field operations; communica- 
tions; and control. In the case of personnel policies, field relations are 
often muddied by jealousy over relative salaries. In the Work Projects 
Administration in March, 1937, for example, the average annual salary for 
Washington was $2,251, but the average salaries for the state and district 
offices were respectively $1,633 and $1,401.“° 

A regrettable lack of mutual understanding also develops when there 
is no exchange of personnel between headquarters and field stations. The 
Bridgeman Committee on reform of the British postal service put both of 
these problems bluntly when it recommended, “As a rule no officer should 
be appointed to an administrative position of importance at Headquarters 
without a thorough training in, and experience of, work in the Provinces. 
There should be no difference in status between the administrative Staff 
at Headquarters and in the Provinces.”'^^ The free movement of personnel, 
both vertically and horizontally, is necessary not only to increase awareness 
of field problems at headquarters and to open opportunities of promotion 
for field staff members, but also to counteract provincialism within field 
districts.** 

Transfer of field personnel among districts can both widen opportunities 
for promotion and overcome provincialism. However, in the Social Se- 
curity Board, each regional office having a vacancy tended to resent the 
passing over of its own staff members in favor of some one from another 
region.*” The national movement of personnel is also handicapped by the 
need for placating sectional prejudices by the appointment of natives to 
regional offices, and by the value to an agency of regional representatives 
who are thoroughly acquainted with the agency’s clients in the region and 

25 Sec Great Britain, Citrine Committee on Rcponal Boards, Report, p, 7 Cmd, 6360, 
London 1942; Dhonau, op. nt. above in note 3, p. 95 fj , 153; Key, op. cir. above in note 9, 
p. 219 ff.: Williams, op. at. dbove in note H, p. 94; Fesli-r, James W., “Areas for Industrial 
Mobilization, 1917-1941,” Fuhhr AdnumstraUon Renew, 1941, Vol. 1, pp. 149-166, 

29 See Matmahon, MilUtt and Ojjdcn, op. at. above in note 12, p. 229. 

2? Quoted in Dhonau, op. at. above in note 3, p. 97; for Miss Dhonau’s concurrence, sec 
p. 154. For United States Department of Agriculture experience, see Truman, op. cit. above 
in note 4, p. 194. 

SB Such provincialism “is one of the most foequent causes of misundentanding or friedoo 
in central-field relationships.” Loveridge and Keplinger, loc, cit. above in note 13, p. 32. 

28 See Mitchell, he. cit. above in note 20, p. 48. 
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sensitive to the more subtle regional trends.^ A fortunate countervailing 
tendency is the fear of an agency, such as the Public Works Administration, 
that a field administrator might favor, or be accused of favoring, his own 
state or region. The solution hit upon in this agency was “for the ad- 
ministrator to be chosen from outside the district in which he was to 
serve, despite the danger that he might be unfamiliar with local conditions 
and unacceptable to the local officials with whom he should work har- 
moniously.”'” 

Headquarters Office of Field Operations. A second major issue of 
headqu.arters-field relations is the role and status of the headquarters office 
of field operations. In theory, as we have seen, the principle of the single 
chain of command requires that regional directors receive all important 
orders from the agency head, not from the functional divisions. Yet the 
agency head rarely can give personal attention to each of these orders. 
Hence he often establishes an office of field operations through which all 
functional and other orders proposed for issuance to the field must be 
cleared, the field viewpoint may be reflected to headquarters for staff 
discussions, and the agency head can maintain administrative supervision 
of field operations. 

The dangers inherent in this solution are several. The office of field 
operations may become procedure-minded and fail to develop a broad 
appreciation of the total agency program. It may lack the prestige and 
broad-gauged personnel needed for effective participation in policy coun- 
cils at headquarters. It may overstep its authority by captiously revising 
programs that have been developed by functional divisions. And, by 
barring direct contact between regional directors and headquarters officials, 
it may depress field morale and undermine central-field understanding. 

As the Work Projects Administration discovered, there is in a sense 
no distinguishable division of activity to justify the label of field relations. 
Instead, every division at headquarters is concerned with field relations 
and must somehow be linked with the other divisions in a collaborative 
endeavor to get the agency's objectives realized through the field service. 
One of the most promising wartime experiments of this character was the 
Operations Council of the War Production Board. It brought together 
regularly the operations vice-chairman of WPB, the regional directors, the 
heads of functional divisions, and the head of the office of field operations. 
In addition, the regional directors caucused separately, with a view to 
pointing up issues that should be brought to the attention of the chairman 
of WPB. 

Problems of Communication. This suggests the third problem of cen- 
tral-field relations— that of communication. The formal pattern for com- 
munication from headquarters to the field is estabUshed by such rules as 

30 See Key, op. cit. above in note 9, p. 92, 106 

3^ Williams, op. at. above in note 11, p. 72. 
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“orders must flow through the office of field operations,” and “advice may 
flow directly from functional divisions at headquarters to their counter- 
parts in the field.” But this formalization of channels by no means meets 
fully all problems. How are regional administrators to keep informed of 
the flow of technical advice to their subordinates? How can field officials 
be given adequate understanding of the total program of the agency? 
How can functional divisions be prevented from dropping “paratroops” 
into regions to perform special brief assignments— or how can this practice 
at least be kept from undermining the regional director's responsibility for 
all agency activities in the region? How can field officials be apprised of 
central decisions in advance of their appearance under headquarters date- 
lines in the region’s newspapers? How can headquarters answers given 
directly to oflicials of state and local governments, business corporations, 
and private citizens, be kept consistent with the answers of regional offices 
to the same people? And how can headquarters be kept informed of com- 
munications among regional offices? In addition, there is the important and 
puzzling question of the volume and type of reports that field officials 
must file centrally to keep headquarters informed of developments all over 
the country and to facilitate effective supervision over the field services. 

Despite the variety and difficulty of these communication problems, the 
most fundamental question is probably that of how field officials can be 
brought to play a constructive part in the formulation of agency policies 
and procedures. Few able officials are content to be mere executors of 
central instructions, or mere pedestrian writers of weekly reports “to keep 
headquarters informed.” As Donald C. Stone says, “Policy, programs, 
and procedures must be developed and constantly revalued in terms of 
operating and administrative experience, and, with a few exceptions, this 
experience is taking place in the field.”’” Two things are called for; the 
consultation of field officials by headquarters in the development of national 
policies; and the devolution of planning authority, so that, as in the Forest 
Service, officials at each administrative level — national, regional, and sub- 
regional — will have planning tasks appropriate to their assigned areas and 
interlocked with the plans of the other levels.” 

Controls Over Field Organization. The need for rigid headquarters 
controls may be in roughly inverse ratio to the success with which com- 
munication problems are solved and real understanding is developed be- 
tween headquarters and the field.” Nevertheless, communication is never 
so perfect as to obviate the need for all controls. 

The three principal methods of headquarters control are advance review, 

^ Loc, cit, above in note 23, p. 18. 

^ See Loveridge and Keplinger, loc, cis, above in note 13, p. 31. 

3^ See Tnimao, David B., "Headquarters and die Field," Public Admnistration Hetfiew, 
1942, Vol. 2, p. 359, C/. also Carey, Willian D,, "Control and Supervision of Field OfSces," 
ibid,. 1946, Vol. 6, pp. 20-24. 
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reporting, and inspection. Advance review interferes to some degree with 
full-fledged decentralization, for it means the referral of matters to head- 
quarters for decision. An example would be the requirement that each 
field office do all the investigation of a case arising in its area, but refer 
the case, with its recommendation and supporting data, to headquarters 
for the actual decision. Differing only in degree is the initial decision 
of a case in the field, with the citizen having a ready course of appeal to 
headquarters. On the management side, advance review can mean control 
of budgets, personnel transactions, space allocation, and other managerial 
facilities. 

Reporting, which has aptly been termed a device of “remote control,” 
places reliance on statistical and narrative accounts submitted by field 
officials to headquarters. Through these reports, comparisons can be made 
among field offices to check on efficiency and to spot successful experi- 
ments deserving of application by all field offices. Headquarters can also 
set field offices straight on any problems raised in their reports, and direct 
them to change unsatisfactory practices. 

A chief problem in reporting as a tool of control is that its utility 
depends so much on the very officials over whom control is being attempted. 
Few of them will consciously report adversely on their own operations. 
Consequently, the device of “remote control” is most appropriate for those 
agencies whose field work can be meaningfully measured in quantitative 
terms®” and for whom, therefore, the form and content of reports can be 
prescribed beyond any ability of the field official to escape self-revelation 
of his errors. Even in such agencies there are instances, like the Work 
Projects Administration, where politically appointed field administrators 
are so distrusted that statistical reporting is set up outside their control, 
pending at least the maturing of reporting methods to the foolproof stage.®” 

Inspection is essential to effective central control, yet it is a constant 
irritant to field officials. Unless they are unusually skillful, inspectors must 
either be superficial and ineffective or be “snoopers” trying to get under 
surface appearances and consequently undermining the field staff's feeling 
that their office chief has the full confidence of headquarters. A field 
administrator tolerates with some distaste the brief visits of central agents 
who subsequently write reports and recommendations on matters he feels 
would require them months or years to master. 

One device for preserving the field official's dignity is to let him see the 
central inspector’s report and submit his own comments to accompany it. 
Another, and perhaps the most important, is for the inspector to be more 
a counselor and less a reporter or examiner of formal obedience to pro- 
cedural instructions. As a counselor he may ingratiate himself with the 
field officials and help them with ideas on how to do a better job, prefer- 

See Dhonau, op. cit. above in note 3, p. 153. 

®®Scc Macraahon, Millctt and Ogden, op. cit. above in note 12, pp. 238-240. 
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ably letting the ideas appear to originate with the field men themselves. 
The spirit animating inspection work will necessarily depend on the level 
nf competence in the field service. Unless the field employees are reason- 
ably able, control, rather than stimulation and encouragement, will be the 
motif of inspection. 

Problems of Multilevel Field Organization. Somewhat disunctive 
problems of central-field relations arise in the multilevel field organiza- 
tion. In many agencies, the typical field structure involves regional offices 
and state or district offices, and, in some instances, a still lower level. Such 
a pattern develops especially among agencies having a large clientele and a 
large volume of field work, with the consequent necessity for local offices 
within easy travel distance of their clients. This may mean up to hundreds 
of local offices. Yet, considering the span of control, it is impossible for 
a headquarters director of field operations to supervise directly so many 
chiefs of local offices. He may meet the problem by providing himself 
with a large staff of assistants in his central office. Or, as is more customary, 
he may establish, say, a dozen regional offices as an intermediate level 
between himself and the local offices. 

The problems coming up in such a multilevel field structure are not 
easily solved. If the regional office is powerful and if devolution of au- 
thority to It is the rule, headquarters will be in inadequate contact with 
the “firing line” of local offices. As a result, headquarters will tend to 
“that remoteness in high places and divorce between theory and practice 
which it IS the very aim of decentralization to avoid.”” Sunilarly, strict 
hierarchical principles would demand that the regional office have exclu- 
sive inspectional authority over local offices. The consequence would be 
that the central inspectional control — save over regional offices — ^would 
tend to atrophy. Of course, it would be dangerous to separate what a 
French scholar, Hauiiou, has called the “noncombatants” at headquarters 
from the “combatants” in the local offices Despite theory, this threat has 
led to frequent deliberate by-passing of the regional offices. If, on the 
other hand, regional offices are not powerful and are inadequately staffed 
with experts, they become merely delay points in the transmission of mat- 
ters from the local offices to headquarters, which alone has functional ex- 
pertness. 

There is often dispute as to whether headquarters or the regional office 
should determine the location and jurisdiction of local offices and appoint 
their chiefs. It is certainly true that regional offices, m working out their 
supervisory relations to local offices, confront many of the problems of 
internal organization that are prevalent at headquarters, such as the con- 
flict of interest between functional experts and general administrators, and 


Dhonau, op at above in note 3, p 13*1 
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the question of the desirability of a regional division of field relations.®* 

4 I\TERACE\CY COORDINATION IN THE FlEtD 

Divergencies in Field Oiganization In the United States, as we have 
observed earlier, each bureau and agency having field functions has de- 
veloped Its own field service As a result, the federal government has no 
integrated field orgamzation such as those estabhshed by governments of 
continental Europe Instead, it has well over a hundred separate field serv- 
ices For each of these, the sponsoring agency locates field offices, delmeates 
regional boundaries, and determines the desirable degree of decentralizauon 
with primary reference to the administrauve and functional requirements of 
Its own operations, but with slight reference to the broader mterests of the 
whole government 

To some extent, the diversity m field organization is due to minor con- 
siderations of administrative or personal convenience, to political pressures 
affecting the selection of field centers, and to lack of imagination in appre- 
ciating the need for decentralization and the desirability of interagency 
collaboration 

The importance of these influences can be exaggerated, however There 
are sound grounds for handling field operations in connection with agri- 
cultural production differently from field operations in taking the census, 
inspecting steamboats, rationing food, settling labor disputes, or supervising 
Indian reservations Since the clustering and the nature of the phenomena 
with which government is concerned vary, diversity among the field or- 
ganizations for dealing with these phenomena is natural The factors to 
be considered in laying out regional boundaries, locating field offices, and 
decentralizing authority can be enumerated without too much difficulty 
Yet the relative weight of each factor will vary agency by agency and 
function by function, with the result that even a consciously logical 
approach to field organization will lead to differing arrangements 

Macmahon, Millctt and Ogdcn» op cft abo^c in nou. 12 pp 200 20^', 23i 
Hedge, A Af and Benson, George C S SuDcmsion and Inspection of Local Projects b\ 
Regional OHiccs, No 43 in Committee on Public Administration, Socnl Science Reseireh 
Council Case "Reports tn PuUie Administration Chicaj;,o Public Administration Sersite U-ll 
Click, Philip M and Barrows, Lelind, Administrative Rcorganizibon of a Federal Agenev 
I limination of Regional Ofliees No 87 in tbid 1944 Coodrick M George, WPB De 
centralization Within the Chicago Region PtU/Ue Administration Retneu 1944, Vol 4, pp 
20H 219 

‘^'^For dcscnptnc lists, maps, and analyses of federal administrative regions and head 
quarters, sec National Resources Committee, Regional factors in National Planning and Dc 
eelopment pp 71 82 203 233 Washington Government Printing Oflitc 1935 Fcslcr James 
W, Federal Administrative Regions, American Political Science Review 1936, Vol 30 
pp 257 268 Legislative Reference Service, Library of Congress, federal field Offices pp 
55 58, Senate Doc No 22, 78i}i Cong, 1st Sc», 1943 Division of Public Inquiries, OITicl 
of War Information, Regional Offices of federal Departments and Agencies Washington, 1945 

For factors relevant to agency choice of regional boundaries and hcadquTrtcrs, see Lcgis 
lative Reference Service, Librarj of Congress op at Feslcr, James W , ' Criteria for Ad 
mimstntne Regions Social forces, 1943, Vol 22, pp 26 32 
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Granting the need for diversity among field organizations, it can be 
pressed too far. In its extreme version, it would call for a distinctive field 
servite fur eveiy function and subfunction of every agency, thus destroy- 
ing the idea of an integrated field service, even for an agency with a single 
major purpose. And in cases where the need for diversity is genuine, we 
must still accommodate in some fashion the necessity for interagency co- 
ordination in the field. Attempts to meet this necessity have revolved 
about four problems: increased umformity in the location of regional 
boundaries and field offices; joint action to effect economies in institutional 
services; coordination in the execuDon of programs; and coordinaLon m 
the planning of programs. 

Emerging Uniformities. One of the ideas most appealing to the lay- 
man IS that of bringing order out of the supposed chaos of regional boun- 
daries and field offices. Its popularity can be constructively used to bring 
field-service geography into greater similarity of pattern in the absence of 
compelling functional or administrative grounds for diversity. On the 
other hand, little likelihood exists of any agreement upon a single master 
scheme of regional boundaries to which all agencies would have to con- 
form.'*® 

Identity of regional office locations is an ideal that can be more closely 
approximated than identity of regional boundaries We observe a definite 
preference among the thirty-three largest federal agencies for certain 
strategically located cities. Leading in preference are Chicago, New York, 
San Francisco, Atlanta, Boston, Kansas City, Dallas, Cleveland, Philadel- 
phia, and Denver.'^ A report of the National Resources Committee 
airived at the following list of emes as the ideal centers for regional plan- 
ning: Boston, New York, Knoxville, Atlanta, New Orleans, Portland, San 
Francisco, and Denver.*" Some large departments, even though they are 
not planning an early establishment of integrated field services of a de- 
partment-wide character, are making conscious efforts to get bureau field 
offices located in common cities, and, if possible, in common buildings. 

The United States Department of Agriculture, for instance, has made 
some progress in this direction, even looking beyond field centers to the 
establishment of common regional boundaries for its bureaus. However, 
political considerations have retarded the program.*^ Apparently the early 
efforts have been directed toward building up strong nuclei at Philadelphia, 

C/ Feslcr, James W, "Sundardization of Federal Administrate e Regions," Social 
Forcet, 1936, Vol. 15. pp 76-81. 

Ste Latham, Earl, E\ecutivc Management and the Federal Field Service," Puhhe Ad- 
mnistrauon Review, 1945, Vol 5, p 16, For a ';lJghd^ different list of frcqucntlv chosen 
field centers, based on all regionalizing agencies for 1934-35, see Feslcr, 'Federal Adminis- 
trative Regions," he ett abo>e m note 39, p 265 ff and National Resources Committee, op at 
in note 39, p 30, 72 ff. 

*2 See op. at. above m note 39, p. 195 

*8 See Appleby, op at above in note 9, p 99 
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Milwaukee, Lincoln, Neb., and San Francisco. A final indication o£ cities 
likely to emerge as regional centers is the Bureau of the Budget’s selection of 
Dallas, San Francisco, Chicago and Denver, as the location of its new field 
offices.'** 

Pooling of Field Resources. Whatever the ultimate compromise be- 
tween uniformity and diversity in regional boundaries and headquarters 
will be, there will continue, as m the past, to be need for interagency co- 
ordination in the field. Historically, such coordination was earliest devel- 
oped m attempts at economies m such common institutional services as 
office and storage space, trucking faalities, equipment, personnel, and pur- 
chasing. This was the working focus of the area coordinators of the 
Federal Coordinating Service and the federal business associations from 1921 
to 1933.'*= 

The most promising recent developments in federal administration 
toward interagency pooling of institutional resources in each major area and 
city are two. One is the decentralization effected within certain institutional 
service agencies, such as the Civil Service Commission and the Disburse- 
ment Division of the Treasury Department. The other is the establish- 
ment of field offices of the Bureau of the Budget. The Budget Bureau, 
through Its field offices, is uniquely equipped to draw together in each 
area the institutional service agencies; to link these in turn closely to the 
operating agencies; and to bring pressure for economies that can result 
from effective handling of institutional services. 

We do not minimize institutional services if we hold that if interagency 
coordination in the field focuses on the above objectives alone — which was 
largely true throughout the 1920’s— vastly more important problems of 
administration will be overlooked. One of these is how to coordinate the 
execution of the programs of all federal agencies in any particular region. 
The elements basic to interagency cooperation in the field have been iden- 
tified as: familiarity with other agencies’ work; informal acquaintance; 
physical proximity; a specific objcaivc; a limited number of participants; 
and approxunately equal status of the participants.*** 

The first two elements — awareness of what other agencies are doing 
and an informal acquaintance with their officials in the area — can find 
recognition in part through luncheon clubs, such as the surviving federal 
business associations, the USDA Clubs of the United States Department 

^Scc the testimony of Budget Director Harold D Smith, Senate Committee on Appro- 
priations, //eaiingf Independent Olhccs Appropmuon Bill lor 19t5, p. 231, 78th Cong, 2d 
Scss, Washington, 1944, 

45 The field work of the Federal Coorduiatmg Service is critically reviewed in Feeler, 
James W , "Execume Management and the Federal Field Service,” in President's Committee on 
Administritiic Management, Report with Special Studies, pp 279-282, Washington Gov- 
ernment Printing OlFec, 1937 

45 c/ Fcslcr, James W, Inurdepartmtntnl Relations in the Field Service of the Federal 
Government, op at above in no-e 13, pp 52-55 
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q£ Agriculture, and the war agencies’ informal gatherings in Boston and 
other cities.^^ Field training programs, wide distribution of annual reports 
of all agencies and the United States Government Manual, and possibly 
the preparation of a consolidated federal annual report for each region 
or state, are additional ways of spreading awareness of other agencies’ 
activities. The element of physical proximity of cooperating ofScials de- 
pends necessarily upon the success of the movement for greater uniformity 
in choice of field offices, and upon greater emphasis toward getting most 
federal offices in the same city into a single building. 

A specific objective and a limited number of participants are essential 
to effective coordination. “Coordination in general” is an illusion. The 
greatest results come when a few officials having vital interest in some par- 
ticular joint problem meet for the purpose of finding a specific answer to 
it.^* Otherwise, there is no focal point for discussion and no mterest 
capable of sustaining the coordinative effort Approximately equal status 
of the participants is also important, for two reasons Each cooperating 
official should be able to speak with a degree of authority for his agency 
equivalent to that of the representatives of the other agencies. This ability 
depends on the extent to which authority within each agency has been 
decentralized. Each participant should also speak with reference to ap- 
proxunately the same area as the other officials. This in turn depends 
on the degree of identity of regional boundaries marking out the juris- 
dictions of the cooperating officials. 

Regional Cooidinators. Most coordination is at present effected through 
direct contact between field officials of the agencies which need to gear 
their activities together The fact that this method appears not wholly 
adequate underlies the suggestions which constantly recur for establish- 
ment of some sort of a presidennal agent in each legion to coordinate all 
federal field officials in that area. The area coordinators of the former 
Federal Coordinating Service, subsequently the state directors of the Na- 
tional Emergency Council, .ind more recently the field office heads of the 
Bureau of the Budget have been the pnncipal resjionscs to this need. One 
of the main problems is to isolate the functions that such a presidential 
agent should perform, assuming that he cannot match the French prefect 
in diversity of paw ers 

Each state dneetur of the National Emergency Council was instructed: 
“(a) to opeiate a bureau of information concerning the federal agencies 
and their activities; (b) to promote cooperation among federal agencies; 
(c) to act as a liaison officer between the federal agencies and the state 
administration; and (d) to report biweekly to Washington on the progress 

See Dobbs, John M , "Interagency Communication at the Regional Level," Pubhe Ad- 
mtiuftialion Review/ 1944, Vol 4, pp. 64 67 

48 Sec Gant, George F, 'Bureaucracy m the Field,' Public Admiiustiation Review, 1943, 
Vol. 3, pp 364 369, esp p 368 
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of each federal agency m the state, critically appraising the effectiveness 
of Its work and analyzing the adequacy of the federal program to meet the 
needs."^“ His role m promoting interagency cooperation anticipated very 
largely a suggestion made m 1943 for “regional conveners.” Each of these 
would convene and preside at meetings of representatives of various 
agencies; use his persuasive powers to stimulate cooperation; keep himself 
informed on all questions of common concern; and report to some central 
agency, preferably attached to the Executive Office of the President, “on 
the region as a whole, unsolved problems, regional cooperation or its ab- 
sence, the need for central decision with respect to particular controversies, 
and the like ” In addition, he might be used as a regional arbitrator when 
the conflicting agencies agreed on his assuming such a role. He might also 
directly supervise all central institutional services 

A monograph of the President’s Committee on Admmistrauve Manage- 
ment proposed regional representatives of the President or of a central 
staff agency who would act m three capaaties They would serve as 
neutral concihators of interagency conflicts in the field and report irrecon- 
cilable disputes to Washington, where a solution could be found more 
effectively. They svould foster mutual acquamtance and familiarity with 
all agencies’ field programs among field officials, through sponsorship of 
local federal business associations and statewide meetings of ranking ted 
eral officials in each state And they would make special administrative 
studies constituting audits of the effectiveness of field programs of particular 
agencies and of the total pattern of federal field activities in a given area 

Special Coordtnatwe Machinery All of these experiments and proposals 
indicate a need for affirmative steps directed toward interagency coordina- 
tion in the field Concern with this need is a responsibibty of the Bureau 
of the Budget In 1943 it described the functions of its field offices as fol- 
lows' “to counsel and advise with federal officials in the field for the pur- 
pose of gettmg better coordination of federal programs and better rela 
tions among the federal agencies in the field, to consult with officials of 
state and local government on the operation of federal programs of con- 
cern to them and to report to bureau headquarters problems arising in these 
relationships, with iccommendations for their solution, to examine and 
recommend improvements in the utdization of supplies and equipment in 
the field; and to make administrative studies on the initiative of the held 
offices or at the request of other bureau staffs, to make recommendations 
for more efficient operations and to report to bureau headquarters those 

^0 C/ Fcsier, loc at above in note 45, p 282 see also pp 283 287 for a enneal ap 
praisal of the National Emergency Counals field service For a concurnng view, see Mac 
mahon, Millctt and Ogden, op at above m note 12, p 241 § 

^Special Committee on Comparative Administration, Committee on Public AdminU' 
(ration, Social Saente Research Council, op at above in note 3, pp 12, 21-23. 

Feskr loc at above m note 45 p 292 ff 
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problems requiring special study or action or a pobcy statement or guide 
from headquarters.”^ 

In addition, passing note should be taken of regional committees and 
boards, especially during World War II, organized by functional agencies 
having coordinative responsibilities affecting a number of agencies. Ex- 
amples are the regional advisory councils of the Office of Defense Health 
and Welfare Services;"** the local work of the Committee for Congested 
Areas;“ the manpower priorities committees of the War Manpower Com- 
mission; and the area production urgency committees of the War Pro- 
duction Board One of the fundamental advantages of such committees is 
that each has a specific ob|ective, in contrast to regional coordinators, whose 
very universality of imerest may dull their effectiveness. 

5. The Prospects of Joint Field Planning 

Much of the interagency coordination discussed above assumes that 
policy IS formulated at headquarters and that the funcbon of field officials 
IS primarily to carry central programs into execution. A radical departure 
from such a premise is the view that policy itself should be formulated at 
the regional level Two prinapal instruments have been evolved for this 
purpose: the regional planning commission; and the regional development 
authority. 

Regional Planning Commissions Regional planning commissions, as 
they have evolved in the United States, have been primarily designed to 
complement the work of state planning boards. Their membership has 
generally stemmed from these state boards. Still, field representatives of 
federal agencies have actively collaborated in important staff studies that 
have strongly influenced the work of the commissions. The noteworthy 
1942 report of the Southeastern Regional Planning Commission, for example, 
was prepared with the aid of the National Resources Planning Board, Tenn- 
essee Valley Authority, Forest Service, Bureau of Agricultural Economics, 
National Park Service, Army Corps of Engineers, Federal Power Com- 
mission, United States Housing Authority, and Work Projects Adminis- 
traUon.'*'’ The National Resources Planning Board, which provided vigor- 
ous federal sponsorship of both regional planning commissions and state 
planning boards, has been abolished. However, continuance of planmng 
activities at regional and state levels is to be expected.®® 

"52 Latham, iflf ett abo%e in note 41, p 19 

5® A penctranng inilvsis of this cxpcncntc which has general as well as specific value, 
IS prosided h\ Roseman, lot cit abo>c m note 21 

6^ See Gill, Cornngton, "FcdcraNState City Cooperation in Congested Production Areas,” 
Public Administration Review, 1945, Vol 5, pp 28-33 

National Resources Planmng Board, ^gfonal PJanmng Part XI — The Southeast, Wash- 
ing^ Government Pnnting Office, 1942 

®®See Merriam, Charles E, "The National Resources Planmng Board A Chapter id 
American Planning Experience," American Political Science Retnew, 1944, Vol 38, pp 1075- 
1088 
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Regional planning commissions prepare very valuable reports that serve 
to crystallize desirable policies for long-range regional development. But 
such reports laek any reliable implementing mechanism. Planning and 
execution are treated as two distina fields, and the integration of planning 
through regional commissions is not matched by a similar integration of 
execution. Instead, dozens of federal, state, and local agencies are free 
to accept or reject the proposals of the planners’ reports. The reports, 
therefore, are primarily educational in purpose They fall short of the 
conception m many minds of the need for capitabzmg on the vitality 
of regional consciousness and for translating regional planning into con- 
crete results. 

Regional Development Authorities. These reactions to the approach of 
regional planning commissions result in a hospitable reception for the 
idea of regional development authormes modeled on the Tennessee Valley 
Authority. Such authorities provide a focus both for planning ard for 
action They themselves possess comprehensive authority, granted by Con- 
gress, to perform any functions necessary to the development of the re- 
sources of the region. Yet, if animated by the spirit of TVA, authorities 
of this kind may also endeavor to bring other federal agencies, as well 
as state and local agencies, into cooperative planning and administration. 
Such efforts arc facilitated by the finanaal aid the regional authority can 
offer the functional agencies, and by the reluctance of functional agencies 
to be “frozen out” of any region by the former 

The case for integrated resources development on a regional basis has 
been stated enthusiastically and persuasively in recent years “ The success 
of the Tennessee Valley Authority has provided seemingly incontrovertible 
proof of the wisdom of this approach The President and many members 
of Congress have reacted favorably to the numerous bills for a Missouri 
Valley Authority, a Columbia Valley Authority, and similar new agencies 
focusing on water and related resources The difficulty of a region’s water- 
resource development has always lam in the fact that such development is 
subject to the mercies of the Army Corps of Engineers, Bureau of Reclama- 
tion, Federal Power Commission, Department of Agriculture, Public Health 
Service, Fish and Wildlife Service, National Park Service, and other func- 
tional agencies. This difficulty could presumably be met by giving each 
region of the country a single development authority. Decisions for the 
region would be made in the region, close to the people. They would fit 
together into a consistent pattern for the region, and not clash as is the 
case when each of a dozen federal agencies pursues its own independent 
path. Planning and execution would be tied together and not be isolated 

5*^ Sec Pritchett, C. Herman, The Tennestee Valley Authonty, pp, 116-140, Chapel Hill 
Univcrsii) of North Carolina Press, 1943, Fesla, loc at above in note 45, pp. 288-290 

58 Kotably by Lilienthal, op at above in note 8. 
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from each other, as occurs under the approach of the regional planning com- 
missions. 

Function Versus Area. The issue is not new. It is the ancient conflict 
between function and area. Both are necessary, yet one must have primacy. 
The issue is also a reflection in the field of a problem of the center: How 
to group functions and bureaus into a logical departmental structure at 
headquarters; how to strengthen the department head’s authority to inte- 
grate the work of bureaus that have established a tradition of autonomy; 
and how to provide effective interdepartmental collaboration in planning 
and execution of programs involving the interests of more than one agency. 
In other words, the question of regional development authorities arises in 
part because at headquarters there has been no effective coordination of 
agencies dealing with water and other natural resources. 

The most notable lack of coordination is the long-standing rivalry be- 
tween the Army Corps of Engineers, with its primary interest in naviga- 
tion and flood control, and the Bureau of Reclamation of the Interior 
Department, with its emphasis on irrigation and reclamation. These two 
agencies are the principal dam builders of the federal government. Neither 
has heretofore had a fundamental interest in the generation of electric 
power. In the Pacific Northwest, the Bonneville project was built by the 
Engineers, Grand Coulee by the Bureau of Reclamation, while distribution 
of the power was made a responsibility of the Secretary of the Interior. 

Remaining Issues. If the shortcut solution of such problems is the 
establishment of regional development authorities, certain remaining issues 
need clarification. First, the key problems of the Tennessee valley are not 
identical with the key problems of other regions. As between the Tennessee 
valley and the Columbia valley, for instance, entirely different emphases 
must be placed on soil erosion, flood control, irrigation, domestic water 
supplies, fishmg, lumbering, and land ownership.^® 

Second, the functional jurisdictions of regional development authorities 
will have to be precisely defined. The warmest advocates of development 
authorities make no pretense that their technique is applicable to any gov- 
ernmental problems other than unified development of natural resources— 
svater, land, minerals, forests.®'' The regional authorities, therefore, are not 
a transplantation from abroad of the prefectural system. Many regula- 
tory and service functions must continue to be performed by field agents 
of central agencies. 

Third, the fate of Washington bureaus concerned with resources must 
be 'determined. If ten or twelve development authorities blanket the coun- 
try, will there be any need for well-staffed central agencies such as the 
Forest Service, National Park Service, Federal Power Commission, Depart- 

See McWilliams, Carey, "Columbia River Bureaucrats,” Nation, June 23, 1945, Vq|. 260, 

p. 694. 

Ci. Ulienthal, op. at. above in note 8, p. 168. 
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ment of Agriculture, and Bureau of Reclamation'’ If not, will the public 
lose some governmental efficiency through the breaking up of these special- 
ized staffs? And will the pubhc suffer increased taxes to support ten or 
twelve specialized staffs for each resources function? 

Fourth, the areas of regional development authorities must be care- 
fully defined if they are not to overlap and so lead to confused responsibility 
and “border fighting.” Contrary to general impressions, the Tennessee 
Valley Authority has no precise boundaries for its marketing of electric 
power. It markets its power well beyond the valley where the power is 
generated. 

Finally, there has to be some machinery for general supervision of the 
authorities by the federal government The concept of autonomous au- 
thorities clearly responsible neither to the people’s representatives at Wash- 
ington nor directly to regional constituencies is opposed to the democraac 
tradition. There are three possible answers: to make the authorities re- 
sponsible directly to the President; to make them responsible to some 
supeivisory unit located in the Executive Office of the President; or to make 
them responsible to the Secretary of the Interior.®' 

Commimtty-Level Analysis. We have noticed that the regional plan- 
ning commissions take a very broad viewpomt and provide no effective 
link between planning and execution. The regional development authori- 
ties in their more ambitious form are a revolutionary abandonment of 
functional administration of resources by the federal government. In addi- 
tion, they leave unanswered the question of joint field plannmg of non- 
resource activities. More modest and more short-range in objective than 
either of these proposals is a third approach to program planning; com- 
munity level analysis of the impact of federal programs 

This approach emphasizes that federal administration, however greatly 
It be functionally segmented, must make sense at the level where its mul- 
tiple activities come in direct contact with citizens and the communities in 
which they live It is at this admimstrative “firing line,” therefore, that the 
actual interaction of federal operations can best be observed. The symptoms 
of confusion, overlapping of authoiity, or neglect of citizens’ needs can be 
isolated and reported to headquarters and to that regional agent of the 
chief executive who may have the task of interagency coordination. It 
should not be forgotten that a majority of interagency difficulties in the 
field are caused— and can only be remedied— by action at the central level.®” 
The best solution would seem to be for the Bureau of the Budget’s field 

^iSec Hansen, Alvin H and Pcrloll, Harvey S, Regional Resource Development, p. 30 
National Planning Association Planning Pamphlet No 16, Washington, 1942, Cooke, 
Morns L, ‘Who Shall Boss the MVA^' New Republic, Apnl 16, 1945, Vol 112, p 499, 
Pincus, William, 'Shall Wc Hase More TVA’s?” l^lic Administration Reiaeui, 1945, Vol 5, 
pp. 148 152 

92 See Fesler, loc, cit above in note 45, p 292 Sec also White, Leonard D , "Field 
Coordination m Liberated Areas ’ Public Administration Review, 1943, Vol 3, p 189 5 
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offices to make studies in sample communities or counties covering the total 
impact of Federal programs,”® report the results to Budget Bureau head- 
quarters, and thereby stimulate remedial action at the center and in tlie 
field. Corrective action could be backed by the authority of the Kxecutive 
Office of the President and the controls available through budgetary review 
and quarterly apportionment of appropriated funds. Such a method of 
assuring that federal programs fit together is no substitute, of course, for the 
broad-gauged work of regional planning commissions and regional develop- 
ment authorities. However, it does afford a constant test of the short-range 
effectiveness of federal programs and provides machinery for correcting 
such defects as are discovered. 

Even more useful would be sample area surveys of the impact of federal, state, and 
local programs, the reports to be a baas for action by all three governmental levels. Some 
experimental studies of this character have already been undertaken; to some extent the 
reports of regional planning commissions are ocampics of this approach. Mention may also be 
made of the sample studies carried on under ausjnces of the Council on Intergovernmental 
Relations. 



CHAPTER 



Informal Organization 


1. Formal and Informal Organization 

J , 

^Organic Grouch of Informal Organization. This chapter is to deal 
with some of the organizational and operational implications of the difference 
between a uthority and influenc e, betw een the legd jpower of command 
to direct the behavior of others and the human capacitylor p tFin ^fEefs 
to'see things your way so that they will act and even want to act accord- 
ingly.^ How this difference affects the role of the chief executive we have 
noticed earlier,^ but the matter has ■wider significance. It can hardly 
escape the sharp-eyed observer that administrative bodies— and indeed all 
organizations, whether legislatures, political parties, labor unions, business 
enterprises, universities, churches, armies, or professional associations— 
respond in fact to a variety of informal patterns of influence among their 
membership." These are more or less at variance with the acknowledged 
structure of formal authority on which the organization rests. 

It is therefore easy to understand that an essential object of successful 
administrative leadership must be to provide the integrating forces that 
will draw all eyes toward common goals. In small groups where authority 
is mainly the product of conceded superiority rather than of legal designa- 
tion, the distinctive effect of influence may blend completely with this kind 
of nonlcgal authority. As soon as the group grows larger, however, form.il 
authority may set itself apart from leadership. While the boss naturally 
will want to run the show, every one else in the group, no less naturally, 
will want to be as independent as possible, and will have his own notions 
of how the show ought to be run. Such individualistic impulses never fully 
subside in any organization. They give rise to the cell formation typical of 
informal organization. 

Charts and Realities. The organization chart — ^which most modern organ- 

t Stf above Ch. 8, "The Chief Executive," sec, 2, "Leadership .and Authorin'." 

2 For the increasing interest of students of management in tius area of E^avior, sec above 
Ch. 2, "The Study of Public Administration." sec. 4, "The Frontieta of Research." 
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izations require as a source of self-respect— slices the formal structure, labels_ 
the jurisdiction assigned to" eacti "compon ent unit, and Tndi cates~'^ Ee Im^s 
o^ Tiierarchical authority established to regulate the coiiduct of business. 
If the chart is carefully and candidly drawn, the very act of preparing itTs 
almost sure to disclose internal ambiguities calling for resolution. If a clari- 
fication of these is a by-product of completing the chart, the labor of the 
chartmaker is already repaid in the smoother operations that can be ex- 
pected to result from a better understanding of working relationships among 
the various groups of eraployens. At best, however, the. otgRu ivation cha rt 
is ordinarily and necessarily an idealized picture of the intents of top man- 
agement, a reflection of hopes and aims rather than a photograph of the 
operating Kets within the organization. To the sophisticated readefj "fhe 
chart is a useful guide to further questions. 

To begin with, the chart, svhile locating present personnel, speaks rather 
in te rms of position s than of live employees. In such an inevitably, cont 
posite abstraction of,_say, all possible P-5 economists, we have no clue abou t 
the kind of nyn who might be headingHhe Analysis Section in the I mpor t 
Division, about the standing he has in his section jy in_the. division, or 
about the load oLiyork. he carries or has failed to carry^ Is he the faithful 
technician who as a lowly and anonymous assistant to the previous section 
heacTiised to get up the figures to support the division’s policy and who as 
the "logical” successor now fondles the same series of figures even though 
changing conditions call for an imaginative and fresh analysis of foreign 
tradePrOr is he the man who was borrowed from the Research Division on 
a temporary detail to work out a particular problem before the Import 
Division had an Analysis Section of its own, and who impressed the division 
chief so much that the section was created to keep him around? 

Again, was he perhaps the only promising reinforcement the division chief 
could think of in order to bolster an .ailing operation, with the position 
of section head happening to be the handiest vacancy to bring him into the 
picture? Or, to suggest only one more line of possibilities, is the position 
again vacant today as we look at the organization chart? If so, is a replace- 
ment in sight and the section’s work still definitely part of the whole pro- 
gram? Or is the place not to Ik filled and the section to be disbanded, so 
that its bo.x in the chart has already turned into an anachronism? Plaiidy, 
we would need answers not only to these and many more questions about 
our P-5 economist, but also to similar questions about the division chief 
one step above and others in adjoining positions, before attempting to draw 
from the chart an appraisal of his role as the head of the Analysis Section. 

Attitu des and Motiva tions. However he appears on the chart, this P-5 
stands in a different light to his own subordinates in the section. Here he is 
the boss, clothed with authority to summon and direct, and all his qualities 
of leadership are at stake in the assessment of what that authority is worth. 
To the oldtimer in the section— ^ay, with a standing assignment to tabulate 
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the weekly figures o£ customs receipts— he may be only another boss, more 
or less like those that have come and gone, to be viewed with indifference 
unless it should occur to the section head that the customs figures ought 
to be compiled differently, or possibly are no longer needed at all. If he 
lets people alone who know their tasks and do them without prodding, he 
is a safe boss; and a safe boss is a good boss in the oldtimer’s way of 
thinking. 

To one of the junior economists, however, the boss may be the author 
of that series of articles which broke new ground in the analysis of the 
balance of international payments. This junior may have studied the same 
field, and is cherishing a hope that the boss will develop it within the 
section — a prospect rich in possibilities of new assignments and recogni- 
tion for the alert youngster. Another junior of the same rank, though, who 
because of his addiction to doctrinal heresies was passed over whenever 
the previous section head had an especially interesting project to assign, is 
thoroughly alarmed to find that the new head also has a blind spot regarding 
these doctrines. Convinced that he is facing a hopeless situation, he has 
already begun to make discreet inquiries about possible openings in other 
parts of the agency. In a sense, his mind is no longer on the job. 

All of these variables must be accounted for in the staff pattern before 
we can have much of an idea of the concrete work situation. And so with 
the girls in the section. One or two of them can be counted on to stay 
overtime if needed, to get out the materials the boss has to have for his 
conference the first thing in the morning. The others feel that if he cannot 
arrange to get his work done during office hours, they are under no duty to 
bail him out. 

^Basis of Personal Organization, Given the crew our section head has 
to ^rk with — and allowing for such additions and eliminations as he can 
manage from time to time — he develops a team for his purposes. He leans 
on the strengths he finds, and by-passes the weaknesses. He looks to a 
smaller nucleus of people for the crucial work, and he meets with them 
more often. Together they look ahead and lay plans, assemble the strategic 
information and put it into persuasive form, carry the argument when the 
occasion for it arises, and consolidate the advance when their program has 
won endorsement. This is the section head’s personal_o^nizatiqn'^j3erhaps 
no rmre than a thoupit-ma'n, an action-niin, and a p_er5Qnal secretary. 
Organization ch arts are silent on the rela tionships that constitute such 
persona l organizations . 

I'he factors here considered center around the measure of influence that 
our hypothetical subordinate— the section head— may exert on his imme- 
diate superior and on his own section. The example is taken from the 
middle ranks in the scale of positions, and from a staff or auxiliary function 
in the organization’s work— for the Analysis Section presumably does not 
actually issue the licenses that are, let us say, the end product of the divi- 
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sion’s operation. If we shift our example upward or downward in the 
hierarchy, or from a stafl or auxiliary section to an operating section, some 
of the situations indicated are no longer so plausible, while other new possi- 
bilities open up. In particular, the higher we go up the line, the more 
complex the relationships become. 

Growing and Slirinl(ing Organizations. Again, we have assumed an 
example from a stable organization. But organization charts are drawn 
also for rapidy expanding agencies. In 1942, for instance, the war agencies 
were recruiting personnel at an almost overwhelming rate as they struggled 
to cope with the new tasks that had brought them into being. As their 
functions grew, their internal structure and external relationships altered. 
Successive newcomers in these agencies caught hold and came to exert 
decisive influence, or failed to catch hold and dropped out of sight. From 
month to month, under the impact of these changes, organization charts 
became obsolete more rapidly than maps of Europe. In the same way, 
during the months that followed the close of hostilities in 1945, contraction 
or liquidation and atrophy of functions were the order of the day for most 
of these agencies. Once more, the patterns of influence within the organi- 
zation in many cases changed abruptly. 

In short, the chart p ortrays the norm s of anatomy. We must look to 
the informal organization to understand the physiology— perhaps the path- 
ology— of the organism, and the dynamics of its behavior, 

2. Elements of Informal 0_rcaniz4iidn 

Characteristic Factors. The network of influence does not extend from 
any single center— even, it may be suspected, under such a well-consoli- 
dated regime as the prewar Soviet system, which did not mind the burden 
on military discipline arising from the institution of political commissars 
in the Red Army. Certainly in the more familiar field of our own federal 
administration, relationships based on influence result rather from the inter- 
play of a combination of factors. Some are unique to the particular scene. 
Others are recurringly characteristic of ma^ agencies and situations. 

Among the latter we may discern: (Ijme relation of the actual leader- 
ship sensed within the organization to the formal location ot authority : 
(2)t the personaTorganizations installed or rKognized by tfc lMders within 
the framework of the formal structure, to transmit dire ctinn nniTTppjrrKe? 
leaders posted on internal conditions; and (3) the ties of allegiances, external 
and internal, that cut across hierarchical levels and bind together groups of 
officials and employees on some other basis than that of loyalty to their 
formal superiors- It is useful also to distinguish the role of these informal 
groupings as supplementary channels of communication and intelligence 
from their potentialities for furthering or hindering the acknowledged aims 
of the organization.^ These points call for some elaboration. 

.Self-Expression of Influence. The magnetism of personal leadership is 
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an irrepressible and often an unpredictable force. Responsibility will fre- 
quently evoke It une\pectedl\ m the head of an organization that is sud- 
denly subjected to nett condmons and pressing problems Hotteter, leader- 
ship may fail to appear at the point where there ttas etery reason to count 
on it, and instead turn up clsetthere in the organization. It may indeed be 
ordinarily denied to the titular head ot the organization by the very process 
of his selection. 

Nomination for the presidency, to take a conspicuous case, usually does 
not go to a man showing exceptional persoiuil quahties of independent 
leadership if the party chieftains who control the convention can feel confi- 
dent of winning with a more manageable and dependable candidate. The 
chairmanship of a congiessional committee, whcie seniority commonly gov- 
erns, will only by accident fall to the dominant personality of the commit- 
tee. Cabinet officers must often be chosen in recognition ot claims other 
than the kadciship they can promise in running their departments. And 
so with administrative appointmcnts*rThc conditions of selection too seldom 
permit native quilitics ot person il leadership to be the decisive criterion. 
Except for a new agency with an active head who is also its actual leader, 
or for a crisis in the lite of an older agency that gives a new head an un- 
usually free hand for reorganization, the typic. 1 situation theicfore shows a 
distribution of leadership through the organi/aiion that does not coincide 
with formal authority. All such leadership begets loyalty, and loyalty 
commands influence 

Obviously, nominal authority does not woik in a vacuum; the leadership 
IS somewhere.'* .k capable department head mav be given jurisdiction over 
an unrelated operation, because the opuaiois must leport to some one, and 
no better place for allocation of the function has appeared It the lunsdic- 
tion IS already in s itisfaetorv Innds, it miv he kit alone Authority to this 
extent tends to follow the pull ol leadership Much the same is true vsithin 
the departmental organization itself and within each of its component 
parts 

because one of the chief stall offiecis sciving as immediate adviseis to 
the department head may have demonstrated spicial capacity for achieving 
internal agreements or tor sound pnlitic.il judgment or simply for getting 
work done more promptlv thm others h i. is used moie and moie as i 
pri vileged source of c ounse l and .issistince Difficult prohlems — including 
those outside his formal jurisdiction,— diifl to himsutomatle illy trom“the 
desk of the top executive. Other staff officeis, and line officials as well, dis 
cover that it is wise for them to check with this colleague in advance on all 
problematical matters handed up to the department head. In the end, the 
staff officer may be doing the job of a permanent undersecretary, while the 
nominal undersecretary shifts hiv attention to matters of special interest to 
him. Or, m a given bureau, division, or section, the employee who estab- 
lishes himself as a key man wdl giow in stature as his lesponsibilitics 
expand de facto bv spontaneous accrual 
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No doubt, such developments introduce into the hierarchical structure 
much-needed flexibility. They allow an organization to make the most of its 
strength wherever such strength resides. On the other hand, it is also 
evident that as a consequence the organization may develop all kinds of 
unorthodox bulges. From time to time these bulges will be legalized, so to 
speak, as factual influence is given formal status through the redefinition 
of authority and through adjustments in the channels of command. How- 
ever, such formalization may merely aggravate defects in internal balance, 
structural deformities, and lopsided arrangements. With all that, the sur- 
veyor of organizational structure should always bear in mind the need for 
reserving judgment until all compensating advantages of a seemingly bizarre 
pattern have been ascertained. A department is not likely to be impressed 
with the criticism that its organization chart looks screwy when the existing 
working mechanisms accord with the operating preferences of its strongest 
personalities and arc adequately understood by its personnel. 

:^ariables Affe cting Authority. A complicating factor arises from the 
dyn amics of leade rship. Auth'^ity as expressed in legal terms is essentially 
style. Influence is susceptible of continuous change. Leadership may wane 
as an official commanding deference shows himself unable to stand the 
tough grind of responsibility, or as his health and his nerves begin to falter, 
or as he fails to withstand the jolts and shocks of temporary defeats. In- 
fluence is competitive. When leaders stumble and fall by the wayside, 
rivals will meet their opportunity. As these individuals begin to inject their 
personalities into the stream of operations, new bulges may evolve while 
earlier ones wither away. 

The actual substance of authority is therefore affected by a wide range 
of factors. To su(tport itself, authority cannot merely point to its insignia. 
It must .seek to elTcct constancy of deference. Thus it requires a basis in 
persuasion. It must nurture itself in consent. It must bargain for endorse- 
ment and negotiate workable covenants with internal forces of opposition. 
Administrative orders, while traveling downward from level of authority 
to level of authority, may completely change their meaning when they 
encounter p.issive resistance or open antagonism.'’ Authority cannot assert 
itself tvhen its claims fail to rest on plausible reason or commonly shared 
attitudes. To a large extent, therefore, authority must be buttressed by 
n.tional considerations and appeals. Th at is why some students regard the 
top executive primarily as a ratifying agen t— one who sa nctions the common 
thi nking of his organiz.atio n.'' In aiming at such sanction, he must prepare 
the ground by shaping common thought. 

a For a report on general limitations of insatutional knowledge about policies and in- 
stmedons, sec Corson, John J., “Weak Links in the Chain of Command," PiiUic Opinion 
Qmrtcrly, 1^-15, Vol. 9, p. 346 

4 See, for instincc, Coutrot, Jwn, “Note sur la Technique du Travail cn Commission.” 
jidmriisii-utwe Paptrs, p. 46 f}., .intl Morstein Marx, Tntz, discussmn rmurks, ProcecdiJigs, pp. 
99-lOU Seventh Intcrn.inonal Maiu.ueinent Coui'rc.s, Washin^itun, The same basic poinf 
is implicit in McCormick, Ch.’rlcs P., Multiple Mananemetft , Naw ^urk, Harper, 193&. 



300 


INFORMAL ORGANIZATION 


Moreover, the exercise of authority is affected b y the nature of its man- 
date, which in a real sense is always in flux. The statutory formulation 
oT the mission of an administrative organization may remain the same, and 
yet the scope of actual authority reposing in the top executive is bound to 
change with changing circumstances. Most of these circumstances are be- 
yond his own control. 3 We may think of shifting legislative alignments, 
the rise and fall of popular causes, reorientations in general policy, and 
even deteriorating public relations that arrest the individual agency in many 
ways. 'These variables account for the fact that there are always matters 
of great administrative significance within the teach of the legislative man- 
date of an agency tvhich its top executive would never dare to touch at 
certain times. ' Particular issues grow too hot to handle while others, cool 
off in the battles of public opinion and the contests of political forces. 1 The 
time-bound cycles of popular elections also play their role in determining 
the actual scope of legal authority. 

Even in the most limited sense — solely in reference to the specific incum- 
bent— the plare of for mal authori ty is one of relative importan ce only. The 
official vestecT with authority may be personally weak or strong, timid or 
aggressive, unimaginative or intellectually alert, phlegmatic or choleric. 
The same span of legal authority will furnish different individualities with 
different opportunities for initiative and leadership. Even in reasonably 
stable organizations, changes in personnel at the points of control are fre- 
quent enough to cause conspicuous modifications in the interplay of dif- 
ferent personalities. All this does not suggest that formally allocated author- 
ity amounts to little. It does suggest that it is never quite' the same as 
circumstances alter. 

^ F orms of Personal Organizatio n. We have earlier alluded to the phe- 
'nomenon of personal organization — spe cial structures of relationships b uilt 
fr eely for the convenience of individual leaders within the formal framework 
of’ the organization. /irhe members of a personal organization may not 
always oe identified as such except to the inner circle they represent. Their 
individual roles will vary, too. On the level of the top executive, for in- 
stance, some members will be primarily sources of confidend al information. 
Others may be placed str ategically for the s timulation o fpronip rres^se 
to ad ministrative directives from abov e, th^ members oTmetop^ecutive’s 
personal organization are to “carry the ball” for him in the sphere of opera- 
tions. Wh ile functioning for the most part in depe ndently and at differ ent 
point s of the hierarchical structu re, all memoers will maint ain contact with 
one another as well as with “t he chi^ ’ They will actTn concert, though 
for best effect their synchronizetf^tion usually retains the appearance of 
coincidence and spontaneity. 

The existence of such personal organizations formed around, individual 
exponents of control— the department head, chiefs of larger staff or auxiliary 
services, line officers on various levels of command, and even unit supervi- 
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sors at the base of operations— in itself attests to the limitations of formal 
authority. Power of direction may be commensurate with personal respon- 
sibility at each control point of the administrative hierarchy, yet direction 
does not automatically elicit positive response. All large-scale organization, 
because of both its size and its specialization, is highly vulnerable to interi^l^ 
indifference, intransigence, and obstruction. Left to himself, even the top 
executive, in the imposing plenitude of his directive power, may have the 
ugly feeling of perching atop an angry elephant firmly set to have things 
his own way. True enough, the executive has h is “arms of management ”— 
ad ministrative planning, budge tingrpotsonnel — and his line subleadership 
to rely upon. But how much of this supporting cast can be trusted actually 
to support him.? 

How real this question is can perhaps be seen most readily when we 
think of a new appointee taking over a government department. This may 
be an entirely novel experience for him, as it usually is. There is no one 
to brief him on his first day of office. 'He is lucky if he knows one or two 
key people in the department sufficiently well to be sure of their sym- 
pathetic help right at the start, and some others against whom he should 
be on guard. He may be free to bring along a small number of personal 
assistants— each probably as green at the start on departmental business 
as he himself. Replacements in the top range of command will have to 
wait until the new head has had time to reach more or less fiinal judg- 
ments on the internal situation he is facing. 

His first thought in testing personalities he has to depend upon will be 
to have assurance of their complete loyalty so’ that he in turn can have full 
confidence in them and talk to them without mental reservations.! Because 
too many new appointments would mean a heavy mortgage of inexperience, 
he is never free to fire and hire at will, quite aside from the limitations 
placed upon him by the civil service system. In the main, he must learn 
to work with the department as he finds it, and teach his immediate sub- 
ordinates to take to him and work with hin^ In some instances he will be 
able to shift individual officers he spots as congenial into positions in his 
proximity. As a general rule, however, he has only a restricted opportunity 
for rearranging the human pattern around him. 

In the experience of his first few months, he will therefore attempt to 
create his own unofficial peerage from within the department. He will turn 
repeatedly to those who win his confidence first. These will become con- 
scious of their task as intermediaries, and in due course vvill be treated and 
used as such by their colleagues. Un official peers can be made and unrqa de 
b y the department head; readjustments in the structure of his peerage may 
happen rather frequently at the beginning, and will continue to occur at 
later periods. Slowly, however, a degree of constancy will evolve in his 
personal organization. At best, its constancy will allow for a recognition 
of those special talents which are at a premium in this kind of grouping. 
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One of those rare individuals who hav e a good s rnsp of the depa rtment 
as a whole — perhaps the budget officer, perhaps a bureau chief with many 
years of service and a sufficient variety of successive responsibilities behind 
him— is l ikely to be drawn into the personal organization of the top ex ecu- 
tive. His personal assistants brought by him into the department become 
“c harter membe rs," though not necessarily for all time to come. It would 
be erroneous to assume that every one of the political officeholders of the 
department is simultaneously a member of the peerage in our sense. One 
of them may be too intimately tied into a powerful interest group that eyes 
the department head with misapprehension. Another may remain too much 
adrift in the affairs of the department to win standing within it. On the 
other hand, some of the permanent officials will be included in the top 
executive’s personal organization because of their strength as leaders, be- 
cause of the multiplicity of their working contacts with others, or because 
of their range of practical experience.^ In addition, his personal organization 
is apt to reach into such highly sensitive functions as public relations, 
legislative liaison, and field direction. 

■ Objective qualifications alone are never enough for membership; above 
such qualifications, the decisive factor is a substantial degree of personal 
compatibility with the intellectual approach and the outlook of the depart- 
ment head. His personal organiz ation is basically made up of “king's m en." 
whether as a tight group or as a loose affiliation. Within it, stars may rise 
and fall. There may also be occasional cases of desertion. ^ Moreover, his 
personal organization is never the only one. For greatest utility it mast link 
itself to the personal organizations developed by ranking subordinate lead- 
ers. Where a subordinate leader differentiates himself from the fortunes of 
the department head, the latter’s personal organization must attempt to 
outmaneuver or to checkmate in one or anotlicr form the “king’s men'’ of 
the uncooperative subordinate./ Prolonged battles may rage between dif- 
ferent personal organizations. Formal agreements in open conference may 
in many cases be merely the product of informal bargains for support. The 
price exacted for such support may be an important promotion, an enlarge- 
ment of functions, or a greater degree of independence in specified areas. 
Such concessions may interfere with general cxpectanries based on official 
rules and customs, causing losses in morale throughout the department. 
There is hence always a point of declining returns. 

Yet it is clear that without this type of personal organization, individual 
leaders in the department cannot hope to kri w what ideally going on, 
what the attitudes of the working force are, and how to generate momen- 
tum for cooperative action in the sphere of their own concerns. Teamwork 
is not achieved by mere pronouncement of hierarchical superiors. It re- 
quires recognition of the most accomplished players on each team. Tndeed, 
one or two of these may monopolize the actual leadership in the team, 
leaving the nominal leader in the role of a figurehead. At the same time. 
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It IS obvious that effective persona] organization calls for much adroit han- 
dling, and much mature appreciation of relationships, coupled with a sense 
of reality. As with organization in the formal sense, personal organization 
may easily militate against itself. It may become a burden on the individual 
leader, setting him off from his wider institutional environment. It may 
inject elements of arbitrariness or favoritism into general working processes. 
It may substitute subjective considerations for objective evaluations, dis- 
rupung the regularity of operations and destroying the promise of 
planned advancement toward acknowledged aims 

The balance sheet of personal oiganization has its debit as well as its 
credit side. On the debit side we would have to enter the possibility of 
doubts seeping thiough the department about the integrity of m.in.agemcnt, 
soundness of decisions, and justice m internal allocation of rewards. Per- 
sonal organization can be a great convenience in attaining impersonal 
objectives — policy goals It ean also acquire the characteristics of personal 
government and thus corrupt impersonal objectives. An able department 
head will periodically ex.imine the balance sheet — and draw his own prac- 
tical conclusions. 

•j/T les of Alkgtaiij ^ Formil organization suggests a monolithic structure 
in which all wills are bent toward a defined set of institutional goals,) Ac- 
ceptance of these goals is at least implicit throughout the entire structure. 
An outstanding leader at the helm of the organization may not only be 
come a symbolic expression of the validity and continuity of acknowledged 
objectives but he may ilso diaw forth the allegiance of his sublcadership 
and with it that of the large body of personnel Even then, however, there 
remain in each individual certain residual allegiances of varying strength 
that exert their pulls in different directions ® 'Man is only in part orgamz- 
able. He lives only in part in his occupation. The fanatic alone is able to 
pour all of his capacity for allegiance into a single cause 

Normally, every individual responds to a wide range of loyalties—some 
embedded m his background, some foisted upon him in the school of living, 
some freely aaepted as a matter of dehberate choice In this agglomeration 
no smgle loyalty will Jomin.ate all others ^For satisfying human experience, 
however, all such loyalties should admit of harmonious blending without 
contradiction or conflict The same applies to man as part of an organiza- 
tion 111 which he spends his occupational life No more can be expected 
of him than that the tntil fibnc of his loyalties keep him receptive to the 
goals of the organization he is serving ^et, no twithstanding a general 
accord of lvalues, each loy.ilty separately continues to have~some influence 
upon him. Each loyalty, depending on the circumstances, may place him 
in part or for a time in juxtaposition to the organization for which he 
works 

B For an illuminating discussion of the complex pattern of civic allegiances, see Mcrnam, 
Charles E, The Ma\ing of Citizens, Chicago University of Chicago Press, 1931 
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This IS the basic reason why institutional leadership must constantly 
attempt to magnify individual loyalty toward the institution! Such effort 
cannot be confined to a single approach — a single “morale program.” It 
must come to the fore in everything the organization undertakes to ac- 
complish. To foster what military language calls “pride of outfit,” institu- 
tional leadership must be articulate and persuasive on its objectives and poli- 
cies, adept in developing a general system of internal incentives, resourceful 
in broadening the base for individual participation in determining the ends 
and means of the orgamzation, and inventive m distributing credit for 
collective accomplishment. 

i-~ While formal authority rests axiomatically on universal recognition of 
deference owed it, no assurance exists that loyalty will conform to institut- 
tional assumptions Even m reasonably homogeneous organizations capable 
of producing a common feeling of institutional individuality and idcntitv, 
each member may stand in a different relationship to the organization as 
a whole Some members may completely give themselves to the organiza- 
tion, regarding it as their better part. Others may accept institutional 
authority as a pragmatic compromise essentia] to their cooperative role in the 
organization “^till others may be satisfied with a more passive attitude — 
“live and let live’’— while reserving their deeper attachments for private 
pursuits outside the orgamzation. Finally, there will be those who, though 
not necessarily antagonistic to the organization itself, will strive to super- 
impose on the “powers to be” values derived from loyalties other than that 
demanded by the organization. 

Such competing loyalties may have external or internal focus; often both 
types ire intermingled imperceptibly Under the external rubric, for exam- 
ple, we may think of a bureau chief who has driven such firm roots into 
the function entrusted to his bureau that he consciously or unconsciously 
reflects in all his thinking the preferences of the outside interest group which 
looks upon this function with proprietary eyes He has wholly equated 
his responsibility with the ends pursued by the interest group. If anywhere ^ 
c hallenged by his official superiors, he does not hesitate to plot hii.defense 
i n~ close d session witt^the~cEIettams onhclnterest group. These may mhke 
him feel like a central figure in tfieur councils, run pefsmial publicity for him, 
and build him up as a great public servant or a national expert. Blind to 
more general objectives, he comes to consider his superiors as evil forces 
against which he must battle tenaciously in order to guard the function of 
his bureau— and the outside interest that supports it and him alike. 

Or we may think of an assistant secretary in a department whose creden- 
tials for public service stem from earlier political affiliation with a legislative 
bloc that because of its aims inevitably impinges upon the department. His 
official chief may deal with him as if he were— as he essentially is— a hostile 
observer posted for sniping, missing no chance of capitalizing on his legisla- 
tive support in order to further the purposes of the legislative bloc. Every 
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one suspects him o£ carrying informational ammunition to his legislative 
principals and of tipping them off confidentially on any steps planned by the 
department that may affect their stake. 

We may also think of a regional director out in the field who in his rela- 
tions with departmental headquarters has gradually embraced the mission 
to go to bat for the interests dominant in his region, and has grown more 
and more aloof from the need for defining public policy in terms of the 
nationwide public interest. In much the same way, still other members of 
the organization, whether in important or unimportant positions, may 
think of themselves primarily as internal guardians of clientele formations 
—business or labor, farmers or veterans, oil or silver. The institutional 
hierarchy— theoretically of one cast— is thus fragmented in many ways byf 
allegiances that sever the "channels of command.” 

In the area of internal factors, too, multiplicity"^ loyalties has its dis- 
ruptive effects. Strong loyalty, we may remember, plays a principal part in 
the formation of personal organizations. Membership in one personal or- 
ganization therefore usually carries with it a marked degree of exclusive- 
ness, especially toward other personal organizations. This exclusiveness may 
also turn against the f ormal org anization as a whole; only on the level of 
the top executive are both personal organization and formal organization 
oriented toward essentially the same objectives. Quite aside from personal 
organizations, however, lo ose protective associations may develop on the 
principle of reciprocal support in the promotion of policy sugges tions or in 
the mu tual~in'siiranrf nf~instiriirinnar st atus. liTthe^higHer councils of a 
department, for instance, thr ee orfoitr bureau chiefs may band together in a 
dura ble all iance for such purposes as pressing jointly for acceptance of their I 
ideas or bringi ng their combined stre ngth Jojjear u pon the budget officer, j 
Too often for a constructive frame of mind, they will assume themselves to ' 
be right and the department to be wrong. 

We can observe the same kind of alignment in even the smallest working 
unit where a few employees sticking together may compel the first-line 
supervisor to respect them as the controlling power in his shop. They may 
deter mine unoff icial standards of output and discipline— positively and nega- 
tively— which the supervisor by mere authority is unable to modify^ They 
may in fact set the entire tone of operations and employee behavior." In 
situations like these, prime loyalty may lodge in a small but tight nucleus. 
This is true also in certain ways with respect to the peculiar kinship that 
can develop within professional or technically specialized cadres. To illus- 
trate, in matters of group concern an economist dealing with administra- 
tive officials may find it natural to uphold the judgment of other economists; 
a lawyer dealing with economists may be similarly impelled to side with 

^Informal organization in this sense has been analyzed extensively in the area o£ in- 
dustrial production by Roethibberger, Fritz J. and Dickson. William J., Management and tha 
Worker, Cambridge: Harvard University Press, 1943. 
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Other lawyers; an engineer dealing with lawyers may gravitate instinctively 
toward support of the views of other engineers. Or, in questions of func- 
tional grouping and allocation of responsibilities, individual categories of 
specialists may predicate their opinions primarily on their conception of the 
stake of their specialty in the proposed arrangement. 

In addition, personal association of a comparable character— with cor- 
responding investment of loyalty— may spring from co mmon backgrou nds. 
Graduation from the same college or professional school is one illustration; 
earlier staff experience in the same scientific foundation or research institu- 
tion or consulting firm is another. like any other type of large-scale organi- 
zation, moreover, government dep artmen ts have their ideological factions — 
here the "liberals,” there Ae_“conservatives.” Eager stalwarts^oT each fac- 
tion are likely to look at the department as a potential area of conquest, or 
at least an object of proportionate influence.\| Factional struggles may not 
always be conspicuous, but the sense of loyalty produced in their heat may 
leave little loyalty to the department itself. Finally, we should mention the 
ties of allegiance among the organized rank and file of employees. The 
locals of government-employee unions may attract to themselves a substan- 
tial share of loyalty, especially in the face of an unsympathetic or laggard 
departmental leadership. 

Thus the a ctual pattern of human r elations hips an d allegia nces within 
th e formal organis ation is distinguished by obvious complrnty. Reference, 
to “channels of command” may becloud the real picture. Un crow ned lead- 
e ;js com pete, with crown ed ones, f Informal and often unaccountable group- 
ings brought to life for various purposes press against one anotherf Nor are 
the underlying motivations always cither clear or durable. Human beings 
freely exercise their privilege to change their minds on what seems worth 
their effort. So does man in organization. This explains in part why any 
given organization may demonstrate great vigor at certain times and may 
virtually fall .apart or drop into a coma at certain other times, even though 
its general mandate or its formal structure remain unchanged. It also casts 
a sharp light on the folly of considering a department a mighty steamroller 
pursuing its aims with mechanical precision. Last but not least, it shows 
how much we borrow from imagination when we talk about the sinister 
designs of a single-minded bureaucracy. 

3. NoNiiiEit.«cKicAi. Sources ok Power 

Democratic theory stresses the unregimemed evolution of free associa- 
tions of citizens who can raise their voices politically and speak for them- 
selves. The very diversity of these associations is justly considered an asset 
to democratic governance. Public preferences can be tested in open argu- 
ment. Fresh ideas can find direct and immediate expression. Workable 
compromises can be forged in the adjustment of group aims to one an- 
other. This, we feel, is the soundest way of tapping and mobilizing the 
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political resources of the whole nation. Even those who occasionally doubt 
the productivity of too much diffusion and too much milling movement 
on the political scene would be very reluctant to sacrifice the values of un- 
impaired self-expression to a superimposed “order" that would choke group 
autonomy under a gigantic blanket of directed uniformity. But free politi- 
cal competition is not without pitfalls. It may operate to the detriment of 
the public interest, There is a great difference between the National League 
of Women Voters and an economic pressure group whose voting strength 
or financial support may in effea corner much of the political mar- 
ket.'^ It is all too evident that pressure politics may degenerate into brash 
hijacking. 

Info rmal organization offers some close parallels * Unless confined in 
both scope and form, it may turn into a disorganizing f orce, und oing at 
least in part what formal organization is intende d to achie ve. It may dan- 
gerously widen the cracks and aannies which division of labor and segre- 
gation of functions inevitably tears into the structure of all formal organi- 
zation. It may in certain areas actually nullify official responsibility. With 
all that, informal organization does meet practical needs. Like llie free in- 
terplay of democratic groups in the civic realm, it is in many respects a 
source of administrative vitality. It provides additional outlets for group 
opinion, thus e.vtcnding and broadening the avenues of institutional plan- 
ning and thought. Infor mal leader ship, moreover, is in a sense as mu ch 
a school of responsib ility as the exercise of official autho rity. In short, in- 
forinal organization, aside from being a perfectly natural growth, not only 
to some extent eases the rigidities of hierarchy but also can work as a desir- 
able stimulant to a timid or uninspired top command. How far it does 
the latter will depend mainly on the public spirit of its leaders. 

This may become clearer through a more specific review of some com- 
posite pictures of fairly typical manifestations of informal organization. 
Each manifestation is selected at random, without any attempt at complete- 
ness of display. But all have one feature in common: they demonstrate 
nonhierarchical sources of power. That is to say, they show concrete points 
of influence that are separate from the structure of hierarchical power, even 
though in some instances they are related to the location of formal authority. 

Men Behind the Throne . As no ruler — be he an omnipotent dictator 
or a constitutional president — thinks and acts in splendid isolation, as there 
are always men and women in his entourage who intentionally or uninten- 
tionally help him to make up his mind,’ so the head of a government de- 
partment, however retiring and introvert by nature, is surrounded by his 
“inner circle.” He may have a regular “cabinet” of his own, made up per- 

t Sec below Ch. H, "Interest Groups in Ailminutmtion," sec. 1, “The Menniof of Interest 
Representation." 

®For a pcnctratinp discussion, long overlooked, see Bentley, Arthur F., The Process of 
Government, Chicago: University of Chicago Press, 1908; republished Bloomington: Principia 
Press, 1935. 
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haps of his principal staff and line ofScers, with whom he discusses matters 
of general importance at a set hour each week or oftener. On special issues 
he may confer with smaller or larger groups of officials, excluding those 
members of his cabinet not directly concerned, and drawing in other officers 
who do not ordinarily attend the cabinet meetings. Consultative organs of 
some kind are an administrative necessity; whether they are always intel- 
ligently utilized IS still another question.® However, the existence of such 
machinery seldom gives a hint about the way in wbch the top executive 
frames his judgments. He may be merely a polite listener. He may simply 
believe such formally organized consultation to be a proper democratic 
gesture. Or he may use his cabinet meetings primarily as a method of 
communicating his decisions to the first level of his subleadership. How, 
then, does he reach his decisions^ 

It IS at this point only that we turn from formal organization to in- 
formal one. The insider may tell us that the cabinet is just a ritual; that 
there is in fact something like an “inner cabinet ” of only three members; 
and that one of these is not even included in the official cabinet. Those in 
the in ner cabin et are the “men behi nd the throne .” The one who does not 
belong to the official cabinet is the senior personal assistant to the depart- 
ment head. For many years he has been the political shadow of the man 
who now diiects the affairs of the department— a relationship that developed 
long ago in local politics and has been reinforced in the test of changing 
fortunes as both made their way withm the currently dominant major 
party. This personal assistant has no cle.iily defined functions. He is a 
Colonel House or a Harry Hopkins to the department head. Moreover, he 
IS the department's most important haison to the party leadership and the 
legislative body as well. He and “the chief” have come to think as one 
mind. The other two members of the inner cabuiet arc one of tbe assist- 
ant secretaries and a bureau chief. The assistant secretary is the youngest 
man on the top level, but he has proved himself an invaluable fountain 
of fertile ideas. That is the reason why he overshadows the undersecietary, 
who is weighted down by a heavy burden of operating responsibilities. The 
bureau chief is known neither for imaginative thinking nor for good 
pohtical judgment. However, he has been with the department for nearly 
two decades and he knows its practical business inside out. 

It IS with these three men that the department head arrives at his deci- 
sions, sometimes at a tray luncheon in his office, sometimes during a brief 
session preceding a meeting of his cabinet. Because all four know each 
other very closely, they are able to express themselves in some kind of short- 
hand language, coming to the point in a few words. There is not only 
extraordinary economy in their method of oral communication, but each 
IS also fully aware of every one else’s general bias, including his own. This 

^ Cf Morstem Marx, Tntz ‘ Bureaucracy and Consultation,’' Review of Politics, 1939, Vol. 
1, p 84 ^ 
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introduces desirable checks. On the other hand, their joint consultations 
often end merely in preliminary determinations— what sort of study to call 
for by the administrative-management unit; whom to ask for further in- 
formation; what kind of fact-finding to set in motion. Thus this group of 
four is linked to the hierarchy to the extent that it jointly exercises the ex- 
eaitive function. However, the status of the three members of the inner 
cabinet is as unofficial and informal as the department head’s personal or- 
ganization, which may be much larger in size and may overlap his official 
cabinet only in small part. 

The type of consultative grouping here portrayed resembles a regency, 
with the king withdrawing, for all practical purposes, into the role of one 
member. In other comparable institutional situations, the “men behind the 
throne” may be an equally small body of departmental elder statesmen with 
or without actual veto power; or a more fluid group of little collective 
strength, throwing the greatest influence in the direction of the subordi- 
nate with whom the department head happened to talk last. It must be 
doubted whether there is a single “best way” of organizing and using the 
“men behind the throne.” The decisive factor will often be the working 
habits of the top executive. In such small groups, of course, it is highly 
advantageous that each individual member consciously complement the 
abilities and inclinations of the other members. The greatest peril lies 
in the possibility that the convenience of harmony reduces the group’s ca- 
pacity for criticism; after all, life is much more agreeable when one can 
roll along under the momentum supplied by the strongest personality. It 
is also obvious that much tact and ingenuity is required of each member 
of the group in minimizing the importance of his informal function in 
his dealings with the hierarchy itself, and in respecting openly all the 
pronpetics of internal authority. 

^he Personal Secretary. Throughout the administrative hierarchy, indi- 
vidual key men would in most instances cut sorry figures were it not for 
the untiring assistance they receive from their personal secretaries. As the 
housekeeper of the administrative estate of her boss, the personal secretary 
may feel herself to be part of the structure of authority. Outside the insti- 
tutional province of her boss, her imjwtance is frequently underrated; 
inside she may be treated like a queen. Her responsibilities reflect those of 
the boss; and within certain limitations she may even act as his alter ego, 
.\s the stenographic manual of one federal agency explains; 

To be a real help to the executive, she must know how he would like 
to have a task performed and do it that way. She must be alert to grasp 
situations and draw sound conclusions, to take into consideration more 
than meets the eye or the ear. She must be able to follow the wishes of 
her chief, even to anticipate them. 

. . . The “thinking secretary” proves her ability to take responsibility; 
to express initiative, originality, and resourcefulness. This thoughtful 
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attitude is the basis for judgment, which is essential in tempering all 
other traits. 

An extremely important point for the secretary to remember is that 
she represents both her chief and the agency to callers, in person and over 
the telephone. She must put herself in her chief’s place and convey the 
impression and the information as he would have her do it. . . . Besides 
a thorough knowledge of the facts in the case, this often requires cour- 
tesy and tact. Since the executive and his secreu-iry function interde- 
pendently, it is particularly important that they have a complete 
understanding about telephone practices so that all calls will be taken 
care of adequately in a manner appropriate to the agency. The secretary 
must see that all calls are followed through to completion or returned 
promptly, as dictated by courtesy. 

The secretary must become skillful in taking interruptions herself and 
in interrupting others. She must determine when something is suf- 
ficiently important or urgent to justify interrupting her chief at a con- 
ference and the method by which she will convey the message to him, 
rememhering that she interrupts not only her chief but others as well. 

Because the boss himself generally occupies a dual position as an ex- 
ponent of the official hierarchy and as a member of one or more informal 
organizations, his personal secretary must extend her activities in these same 
different directions. Her main stock in trade is knowledge of things that 
only her boss knows. Only she can tell where he is at the moment, whether 
he may be accessible “for a few minutes” during the next few hours, 
where the memorandum now is that was sent up to him day before yester- 
day, what matters are still on his desk, what disposition he is likely to make 
of each matter. In giving information of this kind, in arranging the list of 
callers and conferences, in adjusting priority among appointments as 
urgencies change, in drawing the attention of her boss to items that have 
passed from his mind— in all of her activities she must be thoroughly cog- 
nizant of the specific character of the relationship between him and others. 

She must have a sure sense of differentiation; some demands on the time 
of her boss need to be rebuffed, while on others she will yield with ease. 
Members of his own personal organization may share with her confidential 
information that she would never think of disclosing to any one except 
other members of the personal organization. Indeed, she may become the 
manager of the agenda for this personal'organization. She must make it her 
business to hear and to sec — drawing even from the gossip of the office 
and the cafeteria hints and suggestions of profit to her boss. Through her 
contacts with other secretaries, she may become a special channel of intelli- 
gence to other kinds of informal organization. 

Small wonder that the personal secretary will often know her boss better 
than does his wife. He may find it of benefit to pose to her administrative 
problems to which he has no ready answer. He may leave her a great deal 
of discretion in handling particular matters with his subordinates. He will 
feel hopelessly stranded when a cold keeps her from the office. Others 
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working for him will soon learn the importance of approaching him 
through her. They will also respect her as an astute judge of their stake 
in any given matter. They will try to gain her favor, but she would not be 
able to conduct her business with full efficiency if she proved an easy 
victim of flattery. 

The Invincible Constellation. In our discussion of informal groupings 
we have noticed time and again the extent to which in administrative insti- 
tutions— as in all large scale enterprise^®— the hierarchical order of authority 
IS modified by the factor of personal standing within the organization. This 
IS true also within the hierarchy itself. There are everywhere individuals on 
a relatively lower level of authority who “count” and thus overshadow 
others on a higher level of authority For example, a ranking staff officer 
may belong to the department head’s official cabinet, and yet he may not 
“count.” Or a line executive may be entitled to all the vestments of 
senioiity, and yet he knows that his opimons and proposals find no takers 
unless they are aidorsed by some one who does “count.” Conversely, those 
within a department u ho are famihar with the structure of informal organi- 
zation will be able to point to four or five unadvertised officials whose 
agreement on any matter is tantamount to a departmental decision. 
Those are the few one has to see in order to get action— the “invincible 
constellation ” 

The informal status of the members of this cardinal group may have 
quite different foundations One may be a central figure in the top execu- 
tive’s personal organization Another m ly be the action man among those 
“behind the throne” No less often will membership in the "invincible 
constellation” lest on i firmly established reputation for soundness in judging 
the feasibility and efficacy of proposed action This is someumes a matter 
of breadth of appreciation of all the factors that may affect speafic meas- 
ures — an attiibute of precise thinking and iich experience Equally often 
such reputation raiy simply stem from the fact that luckily previous judg- 
ments have usually piovcd right rather than wrong Whatever the source 
of the glory of infallibility, the faa remains that the initials of these four 

^•^801(13 of infmmil orijinization is still in Us infmc) ViIutWc insights were furnished 
indirect)) b> BcntJc3, op cit ibave in note 8 More specific materials can be found in 
Mtjo, Elton Human Piohlcnii of an Industnal Cmlization, New York Macmillan, 1933, 
Barnard, Chester I, Pbi luncuons of ihe Excentne Cimbridptc Harvard Umiersit) Press, 
1938, republished 19*15 Tcil Ordwiy, Human Natme and Management, New York 
McGraw Hill, 1933, ind Dimottitn Admimstmhoa Nlw York Association Press, 1945 
Of pirlitulir mIuc is Ructhlisberijcr and Dickson, op at above m note 6 See also Majo, 
Elton and Others, Ttamwoil and Lubai Twnoin tn the ixrcraft Industry of Southetn Cah 
forma, Boston Harvard University Press, 1944, Rocthlisbcrgcr, Fritz J, Management and 
Moxale, Cambridge Harvard Universitv Press, 19*^1 Gardner, Burleigh B, Human Relations 
m Industry, Chicago Irvin, 1945 Relationships between infortial organization and super 
vision are suggested by Bradford, L F and Lippitt, Ronald, "Building a Democratic Work 
Group,’ Pcisonnel, 1945, Vol 2>, p 142 ^ The implications of unionization for informal 
organizabon are touched upon by Bakke, E Wight, ‘ Why Workers Joi i Unions, ’ ibid , p 
37 J? 
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or five officials at the bottom of action papers seem to have a magic effect. 

Of course, the “invincible constellation” may conceivably meet defeat at 
any time. However, the prestige of its members will survive octasiunal de- 
feat if the decision they supported continues to look like the best solution 
in the light of all known circumstances, and if no evidence turns up to 
demonstrate either obvious errors of judgment or inadequate consideration 
of all the factors that should have been taken into account. Their craft 
demands of the members of the “invincible constellation” that they be 
masters m digesting all the necessary basic information. They are bound 
to be men who not only have intimate knowledge of the department and 
Its facilities for analysis but also of the outside interests which the decision 
will affect. 

Clubs and Clusters. As in ordinary ward politics, so in the oflSce it often 
pays to be known as a good fellow, and to be active in good fellowship. 
Assume that an iirportant man in the organization loves a weekly night of 
poker and virile conversation, would it not be both a distinction and a 
privilege to be asked to share in the fun ? An inexhaustible supply of jokes 
may buy the important man’s jovial interest m one’s career. “An entertain- 
ing chap," the important man may think; “I ought to see more of him in 
the office " And during poker there are always precious opportunities for 
posting the important man on this or that Or consider the Indiana Club 
and all its jolly Hoosiers, they have a hard-working program committee, 
but no one minds a discreet business conversation in the corner. Or think 
of the svartime car pool, and hosv gratifying it was to come to know the 
section chief so intimately The car pool is no longer, yet its off-the-record 
conversations may remain a regular feature 

Innocuous— and desirable— as these groupings are, they are also sources 
of nonhicrarchical influence Illustrations of a somewhat different charac- 
ter may be taken from the annals of quite a few of the quickly recruited 
emergency agencies, especially those of World War II. Intensive solidari- 
ties developed among occupational groups— businessmen, professors, lawyers, 
civil servants. Each group tended to see a challenge in the other. Informal 
leadership, if only for purposes of vigilance, found ready support within 
the individual group In fact, spokesmen discovered it to be to their ad- 
vantage not to be caught in the neutralizing sphere of the official hierarchy, 
where extremist views could not be expressed m freedom. Similar forma- 
tions, based on general outlook rather than on occupation, are by no means 
exceptional m old-hne establishments At times the reformist “Young 
Turks” may have the upper hand, reducing those who are other-minded to 
the role of the “loyal opposition”— loyal or not so loyal. No matter how 
frequently the factional position will be reversed, the existence of a “loyal 
opposition” in each case heightens the collective sense of public purpose and 
helps to defeat institutional self-complacency. 

Nor should we forget the “old school tie" in its American version, which 
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is considerably less obnoxious than the British prototype. Still, in the ad- 
ministrative staff and auxiliary services we may run into a significant scatter- 
ing of Minnesota men or Chicago men or Syracuse men.^^ Quite naturally, 
they maintain their own system of intercommunication, develop their own 
sign language, and generally look upon one another with fraternal eyes. 
This may even be a necessity when they confront the most honorable federa- 
tion of departmental oldtimers. 

Voice of the Union. The picture would hardly be complete without 
some indication of the place occupied in a department by the local or locals 
of government-employee unions.’" Unionization has received new impetus 
in recent years, especially among the rank and file. It should be admitted 
at the outset that collective bargaining in the public service must take dif- 
ferent forms as compared with industry, particularly because compensation 
and other phases of the work relationship are ordinarily the subject of gov- 
ernment-wide and even statutory regulation. Nonetheless, a considerable 
field remains for constructive participation of chosen employee representa- 
tives in various aspects of the managerial process. This is true not only of 
grievance procedure and the promotion of employee health, welfare, and 
safety but also of departmental employee relations in general. 

By and large, the working contacts of employee locals have been con- 
fined to the personnel office, instead of fanning out over the organization. 
By and large, too, the nature of these contacts has held the local too much 
to a negative role— raising remonstrances in the face of departmental inten- 
tions or actions. That this need not be the case has been demonstrated by 
the more positive approach pursued by such agencies as the Tennessee 
Valley Authority. The ultimate administrative producers are the ordinary 
employees. Work-simplification programs aimed at mass processes, for 
instance, cannot be carried along by first-line supervisors single-handedly. 
Programs of this kind, involving a higher level of general efficiency and 
large potential economies, must enlist every employee. It will not always 
be easy to win the rank and file, but without first settling all conceivable 
questions with their legitimate representatives no appeal for whole-hearted 
cooperation is likely to be successful. 

The leadership of an agency local is an example of nonhierarchical 
power par excellence. It may be a nightmare to the exponents of the official 
hierarchy. When met with good will and understanding, however, the 
union can be a source of real support. To fight a running battle with the 
local entails grave risks to morale. It also may set off sparks on the legisla- 
tive side, and embarrass the chief executive himself. These considerations 
invite an attitude of give-and-take, even though negotiating the basic terms 
of such give-and-take may be tough business. 

11 Cf. above Ch. 2, 'The Study of Public Administration,” sec. 3, "Training for Public 
Administration.” 

^2 Cf. below Ch. 24, "Personnel Standards,” see. 6, ‘‘Employee Reladons.” 
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Interest Groups m Admmtstration 

1. The Meaning of Interest Representation 

Types of Interest Groups. Public administration operates m an environ- 
ment of interest-group activity. Most of the agencies of government are 
the produa of mtergroup pressure or conflict, the outcome of which was 
establishment of a governmental body to perform a service or function that 
had been earned out unsatisfactorily or not at all under conditions of private 
initiative. Some of the duties of the oldest federal departments— Foreign 
Affairs, Treasury, War— included the protection, promotion, or regulation, 
in Madison’s phrase, of “various and mterfering interests . . . [which] 
involves the spirit of party and faction in the necessary and ordinary opera- 
tions of the government.” Even when a public agency secures a legislative 
mandate to perform a given task without formal relationship to the group 
or class structure of society, citizens affected by that task watch it constantly, 
and make their views known through some collective organization or agent. 

The variety and scope of interest-group activity defy efforts toward 
simplification Students of interest-group activity have concentrated on 
describing the organization and activities of specific organizations, and on 
making case studies of agencies and situations in which group pressures 
have molded or modified legislative and administrative policy.^ The latter 
method succeeds m capturing the richness and vitality of governmental 
evpcnence. Yet it fails to yield satisfactory tools of interpretation and un- 
derstanding. We need more descriptive studies and reports, but we also 
need to develop concepts and methods of understanding the fundamental 

^(1 llcrrmg Pendleton, Group Kcptesenfatton Before Congreu Washington Brookings 
Institution, 1929, and Public Admimstramn and the Public Intcrea, New York McGraw-Hdl, 
1936 Childs, H L , Labor and Capital in National Politics, New York Harcourt Brace, 1930, 
Crawford, k. The Pressuie Boys, New York Mtssner, 1939, Blaisdell, D C, Economic 
Poitei end Political Presstues Temporar> National hconomie Committee, Monograph No. 26, 
Washington Government Printing Office, 1941 
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motivation and distinctive behavior patterns o£ interest groups." A slightly 
revised version of a classification suggested by Charles A. Beard is pre- 
sented below to give some idea of the variety of interest groups, and to 
emphasize the rise of professional and skill groups to challenge the category 
of economic interests that until recently had been presumed to be 
predominant. 


Major Categoiy of Inteiesi and Basts of 
Orgamzation 

I. Economic Advantagl 

A. Industry, commodity, or service 


C. Federation of general interests 

II. Skill 

A. Profession 

B. Research and communication of 
experience 

III. Riligion 

IV. Reporm 

A Moral causes 

B. Improvement of group status 

C. Equalization of opportunity 


Group Organization 

A Trade associations and indus- 
trial institutes, trade unions, 
producer cooperatives 

B. Chamber of Commerce of the 
United States, National Associa- 
tion of Manubuturers, Amen 
can Farm Bureau Federation, 
National Farmers Union, Amer- 
ican Federation of Labor, Con- 
gress of Industrial Organizations 

C. Consumers’ associations, taxpay- 
ers' leagues 

A. Bar and medical associations, 
public relations counselors, so- 
cial workers, educators 

B. Scientific societies, organizations 
of public officials 

National Catholic Welfare Con 
ference, Federal Council of 
Churches of Christ in America 

A. Anti-Saloon League, Women’s 
Chrisnan Temperance Union 

B. Rebel recipients, teterans' or- 
ganizations 

C. Negro, nationality and women’s 
organizations 


B. Federation of particular interests 


Interest Orientation of Public Administration Pressure groups have m 
common a self-regarding singleness of aim which places priority of impor- 
tance upon the immediate purpose or welfare of the group organization as 
such. But administrative agencies are also characterized by a focus of aim 

- C/ Bentley, A F, Tie PtocM of Government, Chicago University of Chicago Press, 
1908, Perlman, S, Theoiy of the Labot Movement, New Vork Macmillan, 1928, Jordan, E, 
The Theory of Legislation, Indianapolis Progress Publishing Co, 1930, Macmahon, A W, 
“The Mexican Railwa)S under Workers* Administration, Public Admmstiaiton Review, 
1941, Vol. 1, p. 458 § , Chihc, S , Demoaaey Undei Piesswe, New York Twentieth Century 
Fbnd, 1945 
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and effort, coupled with a highly developed sense of organizational im- 
portance. A bureaucracy transcends the particularism of pressure groups 
only by the oath of public office and its commitment to the e- ecution of a 
program delegated to it by the political agencies of policy formulation. 
Bureaucratic theory attempts to avoid group pressures by referring them to 
the predetermined legislative policy or to the necessity for rules and regu- 
lations applying generally to all groups and situations. The weakness of 
this formal position is that a bureaucracy is itself part of the structure of 
the community, and the achievement of its specific aim is in large measure 
dependent upon its ability to secure the cooperation and support of other 
group organizations. 

If It fails to do so, It loses a valuable opportunity to influence the course 
of policy. And unless it does so, its own powers and organization may be 
modified or abolished by legislation induced by pressure from dissatisfied 
groups or by the legislature's own dissatisfaction with the inability of the 
bureaucracy to transform the relationships between conflicting groups from 
controversy to routine. Administrative agencies must keep foremost loyalty 
to the public purpose entrusted to them. Still, they cannot forget that 
other social groups share in that purpose and have their own notions as 
to how It may best be achieved. The public official may be primarily re- 
sponsible for the formulation of administrative policy, but under demo- 
cratic conditions his responsibility does not make him the sole )udge of 
the ends of policy. The wise admimstrator, therefore, keeps open the 
channels of information and advice between his agency and the private 
organizations concerned with its operation Indeed, the only question is 
whether these channels should be established on a formal basis or main- 
tained as a matter of informal personal contact, 

Governmentalizatton of Intel est Groups In countries where the scope 
of governmental responsibility for economic enterprise is much wider than 
has been recognized in the United States, this interdependence of govern- 
mental and economic organization becomes an integral part of the political 
structure. The Russian trade unions and cooperatives, the German chambers 
of industry, and the Italian corporations became in effect decentralized 
operating divisions of the central policy-making agency controlling the 
national economy.® In that role, industrial bodies and groups participated 
in the formulation of policy in an administrative rather than a political 
capacity, losing their independence and their opportumty to criticize openly 
and to press for changes in the direction of pohey. 

3 Cf Webb, Sidney and Beatrice, Soviet Communism A Ueu/ Ctviltzauon^ New York 
Longmans, 1936; Bienstock, Gregory and Others, Management tn Russian Industry and Agri- 
culture London Oxford University Press, 1944, Sweezv, Maxine, The Structute of the "Nazi 
"Economy, Cambridge Harvard University Press, 1941, International Labor Office, Methods of 
Collaboration Between Public Authonties, Worker/ and Employer/ Organizations, pt. 1, 
Geneva, 1940, Brady, Robert A, Business as a System of Potvet, New York Columbia Uni- 
versity Press, 1943 
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Intel est Gtoups and Class Theory. Returning to a context in which a 
distinction is maintained between private initiative and governmental con- 
trol in economic affairs, we may observe that interest-group activitity in 
general accepts the prevailing structure and process of policy formation. 
It IS reformist rather than revolutionary in orientation. Interest groups 
attempt to make public policy the instrument of their aims. Their tech- 
niques mclude the methods and channels of publicity; withholding or 
offering financial or voting support; sanctions of cooperation or non- 
cooperation; and personal contacts with public officials through innumerable 
channels of social, professional, and official association. 

Interest-group activity is in a category of thought different from the 
Marxist concept of class interest, which presumes an irrepressible conflict 
between the capitalists and the workers. This ideology looks forward to 
the unification of political and economic activity in the name of an authori- 
tative program identified with the interest of the whole people— or the 
“classless society.” Less inclusive group interests are labeled as collabora- 
tionist, diversionist, or reactionary Believers in the class-interest doctrine 
may engage m pressure-group tactics pending the realization of the classless 
society. However, they do so without a sense of responsibility for the 
immediate effects of policy, for their deeper moral responsibility is for the 
achievement of a different social struoure and a new political order of 
ideas, rulers, and institutions. 

Demands for Intel ea Representation. Historically, the class interests of 
property were reflected for hundreds of years in the governmental structure 
and theory of representation underlying policy formation.^ Since the 
nineteenth century, however, property representation as such has almost 
completely been abolished as a quahfication for public office. A partial 
recrudescence of class representation has appeared in recent years. Certain 
group interests, particularly labor organizations, have raised the demand for 
specific representation or participation in the formulation of public policy. 

As we know, there are always either formal or informal relationships 
between group organizations and official bureaucracies Furthermore, it 
is perfectly clear that in the sense of the right to be heard, to be consulted, 
and to be informed in advance of the tentative basis of emerging policy 
determination, group participation is a fundamental feature of democratic 
legislation and administration When, therefore, group organizations press 
for representation m the official structure of administration, their desire 
reflects some deeper motivation, whether it be redress of grievances, de- 
sire for power, resentment over too limited participation, or fears of insecurity. 

What are the forms and types of mterest representation, and the ways 
m which It works ^ In the following secuons three forms will be analyzed, 
and in the final section some suggestions will be presented as to the appro- 
priate conditions and basic assumptions of such interest representation. 

I Cl Beard, Charles A The Economic Basis o/ Politics New York Knopf, 1945 
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2. Clientele Organization 

Growth of Chentele Agenaes. Interest representanon finds expression 
indirectly in the structure of government ivhen an agency is created to 
benefit a speaal category of citizens, or to promote the welfare of a group 
having some specified interest or attribute in common. The best known 
examples are perhaps the services and financial aids to exservicemen by 
the Veterans Admmistration; the research, promotional, and advisory func- 
tions of the Women’s Bureau in furthering equal opportunities and non- 
discrimination between wage earners of both sexes; the comparable 
activities and grant-in aid responsibilities of the Children’s Bureau for im- 
proving the health, educauon, and welfare of mothers and children; the 
regulation and constructive development of Indian life by the Office of 
Indian Affairs Chentele organization may be contrasted with the more 
common organizauon by function, m which the agency is established to 
perform a function or service for all categories of citizens, such as a public 
library or a fire department 

A function may be so defined that, m effect, it is restricted to a major 
industrial or economic group The Federal Reserve System operates through 
reserve banks whose operations m turn are restricted to banks. The 
Securities and Exchange Commission’s jurisdiction is restricted to security 
issuers, traders, and organized exchanges engaged in security transactions 
The Interstate Commerce Commission dealt for many years solely with the 
railroads and their customers However, when the administrative function 
IS of a regulatory rather than n service or promotional character, the im- 
plication IS that two or more adversary interests are involved, one of which 
—having by hw been accorded priority— is represented by the public agency 
In sucb cases, the clientele principle is transvalued by clothing the group 
obiective wholly or in part with the public interest. This objectification of 
the group interest in public policy characterizes a great deal of modern 
labor and agricultural legislation 

Ihmdvantages of Clientele Organization. From the standpoint of 
economy and efficiency, the clientele principle is defective because it allows 
many agencies to perform essentially the same basic funCTion for different 
classes of people In practice, of course, the principle is not carried to its 
logical extreme. Under modern conditions, the justification for clientele 
agencies is usually based on spenal circumstances, coupled with a welfare 
motive that assumes the desirability of governmental ministration to the 
needs of an unprotected or underprivileged or unrepresented group The 
most familiar arguments are that clienlcle organization is required either 
to redress existing inequalities or inequities in economic and social life, or 
to handle technical problems peculiar to an economic process or to a spe- 
cific class of citizens In the latter case, the distinction between function 
and clientele loses its meaning, because every functional agency has to 
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define its ]unsdiction to include certain classes of people or cases and to ex- 
clude others. However, although clientele agencies may be formally es- 
tablished to perform specified functions, this does not make them functional 
in purpose or scope. 

The crux of the problem of administrative organization turns upon 
the extent to which the agency becomes exclusive, competitive, or self- 
centered m spirit. An agency whose activities are focused and diiected 
toward a particular group is likely to be more narrowly centered than one 
established to perform its function impartially for all citizens. Analysis of 
governmental structures will usually reveal, however, some functional agen- 
cies which have a focus of purpose so narrow that they become more ex- 
clusive and self-centered than a clientele agency whose interests range over 
a broader segment of the population or national economy. Form of 
organization, whether functional or clientele, is therefoie relative to the 
public purpose rather than to the particulai end in itself. No governmental 
agency should be so constituted as to enable a single group to prevent the 
agency from taking the most inclusive view of the public interest in any 
given situation.'' 

Attempts at Internal Balance of Interests. One way of implementing 
such a standard would be to create agencies with so broad a jurisdiction, 
covering so many organized groups, that the interest of no one group could 
be controlling. At first glance this idea would seem to have been followed 
in the creation of such federal departments as Agriculture, Commerce, and 
Labor. The functions of the Department of Agriculture include research, 
mformaaon, service, and regulation of processors, distributors, and financiers 
as well as a great variety of commodity producers. The Department of 
Commerce deals with interests represented by hundreds of industrial prod- 
uct and service cLissifications and associational groupings. The Department 
of Labor’s statistical and regulatory functions affect manufacturers as well 
as scores of industrial and craft unions. All this splintering of “interests” 
fails, however, to take account of the pressure influences bebnd the his- 
torical development of the three departments and of the psychological 
factor that the gieat federations of agricultural, business, and labor groups 
look upon each department as their spokesman in the highest couneds of 
the executive branch.*’ 

As long as the large interest groups retain any degree of virility and 
unity, they will expect great weight to be given their views on the appoint- 
ment of top personnel and general policy matters. No government can 
neglect this factor. Indeed, provided the operating and technical levels of 
administration arc protected from political interference in appointment or 

^Cf Brookinp InsDtuaon, Imestigation of Eimilire Agencies, ih 2, Senate Doc No 
1275, 75th Cong , Nt Sets , Washington, 1937, May, Geoffrey, “Day Dreams of A Bureau- 
crat," Fuhlte Admtnisttanon Renew, 19*15, Vol 5, p 15*1 

9 For a general discussion, sec Short, I. M, TAe Development of National Administiatwe 
Orgamzaiton, Baltimore Johns Hopkins Press, 1923 
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removal of personnel and in the handling of business, it seems at least 
arguable whether the political heads of these departments could not be ap- 
pointed as representatives of farmers, businessmen, or wage earners Aside 
from a broader public interest, the problem at this level raises another 
issue, namely, the need of the chief executive for a department head and 
adviser m whom he has complete confidence, while a group representative 
by definition has another primary loyalty The dilemma is not insurmount- 
able, but It requires a rare combination of ability, integrity, and flexibility 
to serve m something like a dual capacity 

Functions of Clientele Agencies The functions most often delegated 
to a clientele agency'^ are of a service character research and exchange of 
information. The systematic reports and studies of the agency are used by 
the clientele group or by other groups to press for desired legislation or 
changes in administrative policy Another function is the formulation of 
standards, whether of equity and health — as in the employment of women 
and children— or for the protection of criteria of competence and training 
to be applied by state professional and trade examining boards In the 
latter case, the standards are authoritative rather than advisory. They 
raise the question of formal delegation of rulemaking power to private 
groups, since such boards are usually composed of representatives of the 
professional or trade groups that are seeking state regulation of admission 
to the profession or trade* Inevitably, the standards established have an 
economic effect in limiting the number of those admitted to the profession 
or trade However, delegation of this power to private associations has 
been justified by courts and legislatures because technical and specialized 
training cannot be maintained without rigorous tests of proficiency. 

Generally speaking, the endowment of clientele agencies with regulatory 
responsibilities runs counter to deeply felt ideas of equity and fairness. The 
assumption prevails that an agency responsible for promoting the welfare 
of a particular group or class of citizens cannot be expected to maintain 
judicial attitudes of impartiality in a dispute involving an interest adversary 
to that which the agency is supposed to protect or promote This is one of 
the outstanding reasons for the creation of independent regulatory commis 
sions outside the structure of the executive departments The objection 
can be disposed of technically by protecting the regulatory tribunal, wher- 
ever It be located, from political or other interference in the handling of 
Its cases. The Department of Agriculture, for instance, has many regula- 
tory duties which are administered by single headed bureaus fairly and 

The Office of Indian Affairs in the Deparnnent of the Interior presents a special case 
because it performs practicall} all governmental functions in the areas placed under its junS' 
diction Cf Meriam, Lcivis, The Admintslratton of Indtan Affairs, Washington Brookings 
Institution, 1928 

®Thc legal questions arc discussed b> Jalfc L L, “Law Making by Pn^nte Groups" 
Harvard Law Review 1937, Vol 51 p 201 ff Sec generally Carr Saunders, A M and 
Wilson P A The Professions London Oxford Umversitv Press, 1933 
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equitably enough to pass the test o£ judicial scrutiny by the Supreme Court ^ 
Organizational independence has retained its strength as a symbol of 
fairness in most areas of federal regulatory administration 

Experiences of the Great Depression and World War U Emergency 
legislation to meet conditions of economic depression, such as the National 
Industrial Recovery Act of 1933 and the mobilization of industry and agri- 
culture in World War II, resulted m a mushroom growth of clientele 
agencies The hundreds of NRA code authorities, hailed at the beginning 
of the New Deal as experiments in industrial self government, were later 
vilified as promoting monopolies and enabling minority groups to legislate 
for their private ends.“ But the mood was passing Faced with the exi- 
genaes of defense and war production programs, the Office of Production 
Management— and subsequently the War Production Board, the Office of 
Price Administration, the War Food Administration, the Office of Defense 
Transportation and the Petroleum Administration tor War— all developed 
an organization based upon industrial processes or commodity groupings, 
and in many cases staffed by men drawn from the ranks of the mdustries 
concerned. 

With the exception of the ODT and PAW, the mam pattern of organi- 
zation was one of function and process — for example, production and 
materials controls, price and rationing controls, food production and dis- 
tribution However, the industry and commodity divisions played a prom- 
ment role in formulating limitation and allocation orders or price and 
marketing regulations, in handling priority applications, and in collectmg 
and analyzing statistical information In the fields of petroleum production 
and distribution and of railroad transportation, the agencies were frankly 
constituted and staffed on an industry basis Although headed in each 
instance by a public official responsible to the President, they relied pri- 
marily upon industry initiative and cooperation in developing and carrying 
out the changes in business practices necessary to meet wartime require- 
ments 

In short, it was recognized that our normal governmental machinery 
and personnel had to be supplemented to meet the demands of war; that 
over-all policies and controls should not be delegated in toto to the broadest 
industrial groupings; and that a basis of organization had to be evolved 
that would conduce to maintaining contacts with the regulated groups, 
securing their advice and active cooperation, giving them prominence in 
announcing and promulgating administrative policies and regulations, and 
enlisting them for much of the routine work of administration. The con- 
flicts of policy between the agencies built on industry or clientele and the 
Cf Kitchen, C W , Regulatory Procedures in Agncultural Marketing and Food Dis- 
tnbution,” m the symposium entitled hectura on Admimstrative Regtdationf Washington 
Department of Agriculture Graduate School, 1945 

L)on, L S and Others, The Nattonal Recooery Administration, Washington 
Brookings Institution, 1935 
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functional agencies of control above them, bke the Office of War Mobili- 
zation, yield some classic case studies in administration. It is probable, 
however, that these conflicts reflected bottlenecks or divergencies in pro- 
duction programs that would have plagued the war effort m any event 
regardless of organizational forms 

Two geneial observations stand out. First, any agency which seeks 
special treatment, privilege, or protection for particular groups deprives 
Itself of a justifiable claim to the administrauve responsibility for executing 
more inclusive general policies of government. Second, while in special 
cases a gioup purpose may be identified with the general welfare and with 
statutory policy, the primary concern of any organized group is with the 
naming of administrative top personnel and the content of pohey, 

3. Staffing for Point of View 

Grounds fo> Inteiest Repiesentatton. The question may be asked 
whether it is possible to distinguish between the content or substance of ad- 
ministratise policies and the officers who are responsible for policy making. 
In the pioccss of policy formulation, the substance of de>.isions reached 
IS extremely difficult to dissociate from the personalities and social attitudes 
of those partkip itiiig The “organization pioduci ’ is rarely an individual 
idea It IS usually the fruit of a gieat deal of preliminary discussion and 
informal memoranda. Ultimately it turns out in the form of a letter, state- 
ment, message, or order w'hich has been reviewed and initialed by repre- 
sentatives of many different parts of the organization.'^ Realizing the 
relatively indeteiminate character of administrative policy-making and the 
impoitance of participation in the developmental stiges, some interest groups 
—pii ocularly labor organizations— have requested repiesentation in admin- 
istration on three grounds first, that such group representation is desirable 
to equalize opportunities for protecting and safeguirding respective inter- 
ests; second, tliat organized groups can make contributions of special 
knowledge and experience which would not otherwise be available to public 
agencies; and third, that group participation in policy formulation makes 
possible the avoidance of mistakes and the integration of diverse viewpoints 
in advance of formal action on policy proposals 

Before discussing the different forms that group representation may take, 
we should say that there is a practical difference between demands for 
representation that arise from distrust of the administrative top personnel 
and demands for changes m agency rules or policies. Administrators may 
isolate themselves from leaders and currents of gioup opinion. But by 
doing so, they lose a valuable opportunity for developing mutual respect 
and confidence that may be gained through continued formal or informal 
contacts with outside interests. Self-isolation interferes with the all-im- 

tl Cf Applt-by, Paul H , Big Democracy, ch. 8 ‘ Wanted An Organization Product," New 
York Knopf, 1945. > 
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portant impression of fairness — the public conviction that decisions are 
made only after full investigation and consideration of the facts, tt'hich in- 
cludes taking into account the positions and viewpoints of group spokesmen. 
Such institutionalized contacts and the application of elementary principles 
of judicious procedure can go far to protect administrators from charges 
of bias, unfamiliarity with their job, inside manipulation, and “politics" 
in making decisons. 

Demands for group representation that are motivated by a desire to in- 
fluence policy can be met in a variety of ways. Members of regulatory 
boards and commissions are usually prohibited from having any financial 
interest in concerns to be regulated and from engaging in any other voca- 
tion, trade, or employment. In such agencies, the demands and views of 
affected groups arc expected to be considered through legal procedures of 
investigation and notice and through opportunity for hearing prior to a 
formal decision, regulation, or order. A more direct device — ^which will be 
considered in the next section— is the appointment of a representative ad- 
ministrative board whose members are nominated by interest groups. A 
third technique is the appointment of administrative personnel on grounds 
of special vocational experience or affiliation. One form of this device is tht 
creation of a special staff unit to maintain contacts with outside groups and 
to present their grievances, claims, or suggestions to the appropriate officials. 

Adminutrative Appointment of Interest Representatives. The appoint- 
ment of individuals to public office because of group affiliation squarely 
conflicts with the civil service concept of appointment by virtue of merit 
established by competitive examination. Fortunately, the ttvo principles 
are not incompatible. Group affiliation or vocational experience may go 
hand in hand with merit and qualification. The question of propriety in 
appointing group representatives who retain connections of personal loyalty 
or financial interest in private organizations rests upon other grounds. 

During World War II, one type of such representation was the practice 
of appointing $I-a-year men by agencies like the War Production Board. 
The Office of Defense Transportation in certain cases employed its top 
personnel on a “without compensation” basis, the private employer— a rail- 
road-paying the executives their regular sal.irics. The Petroleum Admin- 
istration for War adopted the practice of paying regular government salaries, 
but many of its executives received the difference between their public pay 
and their private salaries from their previous employer. Representatives of 
labor organizations appointed to top administrative posts usually fol- 
lowed the principle of accepting government positions but served only part 
time. They and their labor alternates received compensation on a when- 
actually-employed basis. At lower levels, public employees appointed as 
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labor representatives accepted government salaries and devoted full time 
to their responsibilities.^ 

The practice of dual compensation, or recognition of dual allegiance to 
public and private organizations, arose in part from the lack of men and 
women in government service trained in industry operations, familiar with 
the influential industry leaders, and capable of swiftly grasping the peculiar 
wartime problems in developing programs of economic mobilization and 
control. With such outstanding exceptions as Ickes, Eastman, and Hender- 
son, the slower-moving governmental processes of professional research and 
regulation were for the most part by-passed for the presumed advantages of 
business experience in initiating and administering the war programs. The 
policy of appointing outsiders who retained their financial or business con- 
nections had definite drawbacks. It gave countenance to charges by other 
businessmen of special privilege and big-business domination, and lent 
support to demands for representation of other groups. 

Problems of Dual Allegiance. Julius A. Krug, then director of the 
War Production Board’s Office of War Utilities, and Ralph Davies, deputy 
of the Petroleum Administrator for War, attempted to meet these charges 
by a so-called “melting-pot” policy. It consisted of recruiting men from 
all branches and interests in the electric power and petroleum industries— 
publicly and privately owned enterprises, integrated and independent com- 
panies, state regulatory commissions, and so on. The first two adminis- 
trators of the Office of Price Administration, who maintained a policy of 
personal disinterestedness of top price executives, were pilloried before 
Congress and the public for relying in too great measure upon economics 
professors in administering price control and rationing. The melting-pot 
policy, if it did not eliminate charges of special-interest domination, was 
rationalized by the respective administrators on the ground that it gave them 
the benefit of variety of training, experience, and ability in policy formu- 
lation and execution. 

Apparently there is no legal barrier to the receipt of private payment for services ren- 
dered exclusively to private person.'; or organizations when such services have no connection 
with the services rendered to the government. Cml Service Act, Rales, and Regulations (an- 
notated), p. 442. A federal statute of 1917 provided that after July 1, 1919, "no government 
official or employee shall receive any salary in connection with his services as such an official 
or employee from any source other than the government of the United States, except as may 
oe contributed out of the Treasury of any State, county or municipality, and no person, asso- 
ciation or corporation shall make any contiibution to, or in any way supplement the salary 
of, any government official or employee for the services performed by him for the government 
of (he United Statacs" (violations arc misdemeanors punishable by tine of not less than 
$1,000 or imprisonment for not less than six months, or both); 5 U. S. C. 66. This provision 
applies to salaries received from a private person or source as compensation or part compen- 
sation for the seirdces rendered to the government, and to compensation received if the 
officer or employee renders the same or similar services to both the government and a private 
person. 33 Op. Atty. Gen. 273 (1922); 38 Op. Any. Gen. 294 (1935); 39 Op. Any. Gen. 
501 (1940). See also Kirchhetmer, Otto, "The Historical and Comparative Background of the 
Hatch Law," in Friedrich, Carl J. and Mason, Edward S., eds., Tablic Policy, Vol. 2, p. 341 
Cambridge: Harvard University Press, 1941. 
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The concept of coordination as maintaining a variety and balance of 
diverse personalities and viewpoints within organizations is a familiar one 
in administrative theory.’^ Conceived in terms of competition in ideas and 
incentive for keeping the top administrator informed as to what is going 
on in his organization, such a policy encourages vigor and initiative all 
down the line. The condition of its effectiveness in a cooperative system is, 
however, that the participants accept as preeminent the common purpose 
of the organization, and that the divergences in understanding and inter- 
pretation of that purpose do not undermine belief in its reality as the or- 
ganization objective. While functional specialization is certainly compatible 
with organizational unity, it is also well recognized that the widest dis- 
parity of individual motives may still contribute to cooperative effort. A 
general statement of objectives permits wide differences in interpretation 
as to the best means for accomplishing the organizational purpose. However, 
neither particular individuals nor units of the staff should be given reason 
to conclude that other individuals or staff sectors holding conflicting views 
on policy have a truer grasp of the general purpose or an inside track in 
policy councils. Systematic encouragement of conflicting views tends to 
undermine the necessary will-to-codperate on the lower levels of organiza- 
tional life. It comes dangerously close to creating internal ideological con- 
troversies which few administrators can afford to tolerate. 

A sound recruitment policy in any line organization consciously aims 
at securing a representative distribution or cross section of social experience 
in its staff. Such differences, so far as possible, should be kept on an indi- 
vidual basis, with a view to appealing to individual incentives and desire 
for rewards which will contribute toward attainment of the general goal. 
Introduction of conflicting goals imperils the realization of the highest 
value within the organization. From the standpoint of an individual who 
thinks of himself as representing an outside group and conscientiously strives 
to maintain two loyalties, the experience is apt to be an extremely frustrating 
and unhappy one, unless he happens to be an aggressive personality who 
finds self-expression in conflict regardless of outcome. 

Acceptance of a job without acceptance of the authoritatively expressed 
major purpose of the undertaking is a self-defeating act unless the individual 
adopts a pressure-group attitude which detracts from his usefulness at 
operating levels. The outside group which favors “representation” but 
claims that agreement can be reached on methods of administration will 
soon be faced with two lessons of experience: First, the outside group is 
bound to lose confidence in its representative when he is identified with the 
bureaucracy as a jobholder; second, the public employee who thinks of 

13 C/. Dennison, Henry S., Orgatiizatian Enpncermg, New York: Dutton, 1931; Barnard, 
tjhcster I., The Functions of the Execiitiee, pp. 86-94, Cambridge: Harvard University Press, 
1938; FoUett, Mary P., dynamic Administration, pp. 96-116, New York: Harper, 1941, 
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himself as a group representative will have the greatest difficulty in accept- 
ing the channels and levels of authority required by the organization. 

Group Representation Though Special Staff Units. Some agencies have 
deliberately incorporated the formal principle of interest representation by 
creating stall units on policy, linked to outside groups and maintaining 
liaison relationships with operating divisions. Examples are the labor, busi- 
ness, and consumer advisory boards of the National Recovery Administra- 
tion, and the Offices of Labor Production, Manpower Requirements and 
Civilian Requirements in the War Produttion Board. The NRA advisory 
boards were given a formal power of withholding their assent to a code 
of fair competition to be approved by the NRA administrator, later the 
National Industrial Recovery Board. The labor and consumer boards 
naturally used this power to delay the promulgation of codes until the 
labor and price provisions were satisfactory to them. 

The process of negotiating codes took on bargaining aspects which had 
both good and bad results. The boards established some standards of phrase- 
ology and policy which were accepted by the administrator and his deputies. 
These standards improved the administrative feasibility of the codes and 
helped to raise the level of competitive practices in industry. At the same 
time, the boards and their staffs psychologically separated themselves from 
the code administrators and developed a corporate unity and loyalty of 
their own. This resulted in a lack of consensus on the purpose of NRA and 
an attitude of irresponsibility toward the administrator’s problems. The veto 
power had to be used too often and came to be overridden by the adminis- 
trator as a matter of form, accentuating the lack of sympathy and mutual 
deference. 

At the top level the boards met separately and moved progressively away 
from close touch with the administrator, while their staff members were 
inhibited from assuming the role of technical advisers to the code adminis- 
trators. It was only for a brief period of six months prior to the judicial 
burial of NRA that a smooth-working device of policy coordination was 
developed from the boards. This was an advisory ctjuncil composed of two 
top staff members from each board, created to review policy questions aris- 
ing under any code of fair competition. The council acted as a group of 
technical experts, who secured full reports and investigations from their 
own staffs as well as the code administrators. It thus carved out a role of 
authoritative advice to the National Industrial Recovery Board. It is note- 
worthy that the council developed into an effective tool in supervising the 
actual administration of the codes after they had been negotiated and 
promulgated. It therefore conflicted squarely with the principle of industrial 
.self-government by code authorities in the initiation of changes in general 
NRA policy. 

When the Office of Production Management was created soon after the 
inception of the defense program, a novel form of interest representation 
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was adopted. Administrative authority was divided between Director Gen- 
eral William S. Knudsen and Associate Director General Sidney Hillman. 
The latter was responsible for a Labor Division, headed by a Princeton 
economist, J. Douglas Brown. The Labor Division was plagued by the 
distrust of trade union leaders toward the “technicians” on Brown’s staff 
when the chips were down on issues of industrial reconversion for svar. 
There was no such thing as preparing for war by writing codes of regula- 
tion. With little time to bargain about methods, the quesdon was how to 
get out war production. The story of bbor representation in the period 
of reconversion to war remains to be written, but its main elements are 
likely to be: (1) industrial and military insistence upon the policy initiative; 
(2) distrust of labor participation on issues of military or management prerog- 
ative; (3) labor's attempt to influence policy by securing separate representa- 
tion and by making demands in policy conferences on a bargaining basis; 
and (4) labor’s refusal to permit bureaucrats, even those selected by its 
own leaders, to make by themselves final commitments or binding decisions 
as a matter of administrative policy. 

After Hillman’s undermined health had forced him to leave his post 
and a more unitary top control over war production had been installed 
under Donald Nelson, the Labor Division was replaced at presidential direc- 
tion by an Office of Labor Production, reporting to the chairman of the 
War Production Board. The first director of the new agency, a former 
Michigan Commissioner of Labor, was replaced early in 1943 by Joseph B. 
Keenan of the American Federation of Labor. At the same time, a new 
Office of Manpower Requirements was created under Clinton S. Golden 
of the Congress of Industrial Organizations. The representative character of 
these men could not be questioned by the unions. As the pattern of WPB 
limitation and allocation orders, priority administration, and budgeting of 
controlled materials h,ad by this time been established, Keenan and Golden 
turned their attention to the problems of developing channels of communi- 
cation, information, and influence within the complex WPB organization. 

In this effort, they relied largely upon their deputies, George Brooks and 
Ralph Hetzel, who were experienced in the intricacies of administration and 
appreciated the necessity of conforming to the conditions of bureaucratic 
cooperation. With few exceptions, they succeeded in settling their internal 
problems, and worked out procedures for placing a labor representative in 
each industry division or bureau to advise on labor matters arising under 
the WPB programs. Their major problem became in fact that of staking 
claim to functions which other labor agencies — the Department of Labor 
in labor disputes and the War Manpower Commission in securing adequate 
sources of labor supply— would recognize as falling within the province 
of WPB. 

As long as the chairman of WPB considered the participation of labor 
valuable in the stimulation of produaion and the administration of mate- 
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nak allocation or limitation orders, kbor's advisory position within WPB 
was protected. Toward the end in the area production committee approach 
and in the termination of war contracts, the labor units shifted their pro- 
grams from an emphasis on influencing top policy to one on cooperating 
with other units in the organization in coordinating administrative policy, 
on the whole with somewhat less effectiveness than had the staff of the labor 
advisory board in the NRA advisory council Again, as in NRA, it was in the 
declining rather than the formative period that labor representation through 
special staff units really tackled the problems of organizing for effectual 
work in a complex hierarchical organization. Only then was defimte prog- 
ress made toward gaining matter of course recognition by officials at all 
policy levels in the agency for the labor staff members’ contribution in m- 
formation, ideas, and ingenuity 

We may question, however, whether labor organizations generally have 
grasped the significance of this lesson Or, if they have, whether they look 
upon their experience as a failure m labor representation, with the inference 
that they should press for more influential jobs next time rather than search 
for an effective device to influence policy from the labor point of view. 

Consumer representation in the war effort was divided at a very early 
stage In 1941, the Office of Price Administration and Civilian Supply was 
reduced in jurisdiction and title to OPA The funcuon of securing an ade- 
quate production of materials and goods for nonmilitary uses was placed 
in the Office of Production Management, where the consumer interest was 
very largely considered in terms of the problems of the manufacturers of 
civilian type goods and maternls Originally staffed mainly by economists 
under Leon Henderson, the 0PM Office of Civilian Supply eventually be- 
came the Office of Civilian Requirements It was gradually transformed 
into a group of broadminded businessmen with the functions of advising 
the industry divisions on production and materials problems from an over- 
all standpoint, and of acting as a claimant agency for the controlled mate- 
rials left over after the military and strategic civilian claimants had justified 
their requirements to the program vice<hairman and the requuements com 
mittee of WPB During a limited period in 1942, the office did in effect 
make strategic determinations as to materials allocation However, this was 
terminated when the program vice-chairman became responsible for allo- 
cating materials among competing military and civilian uses. 

The general consumer interest was therefore split up, in terms of the 
functional division of labor, between production control in WPB and price 
control in OPA The latter inevitably pushed for precedence over produc- 
tion urgencies and was usually in opposition to WPB requests for higher 
prices to elicit increases m production. The domestic consumer interest 
became identified with a total agency function. At no time was specific 
representation demanded by consumers as a group, Industrial consumers 
or producers, however, secured a congressional proviso on OPA's funds 
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requiring that no official receiving more than {4,500 a year should have had 
less than five years’ responsible “business” experience. Here again, Leon 
Henderson’s professional economist-administrators were gradually replaced 
by men of business training and background. Whether the later appointees 
were better administrators than their predecessors remains to be proved. 
In any event, the supporters of price control did not renounce their faith in 
OPA because of this development, nor did the record of price control there- 
after show any trend unfavorable to price stabilization until several months 
after V-J Day. 

Balance Sheet of Expeiience. Objectively, the policy of staffing admims- 
trative agencies for “point of view” involves two logically contradictory cri- 
teria of selection and training The responsibility of the administrator for 
achieving results under the polity of the law called for authority to appoint 
subordinates upon whose ability and judgment he could rely. At the same 
time, responsibility and loyalty of his administrative subordinates were to 
symbols oi organizations outside the agency b\ which they were employed 

It may readily be admitted that administrative ingenuity should not be 
stultified by logical dilemmas. In the first place, when the factors of time 
and place are taken into account, it is conceivable that nine-tenths of the 
employee’s job will never raise a conflict between his two lovilties Sec- 
ondly, the administrator may find ways of canalizing or utilizing the 
energies of interest representatives so as not to interfere with vital parts 
of his program Thirdly, in many cases, the interests of outside groups may 
be complementary to his own, and mutual exploration of policy alternatives 
may remove barriers raised by institutional distance, misunderstanding, and 
errors in judgment Considerations such as these, however, can be met by 
arrangements which do not impose equal strains on lines of administrative 
responsibility and individual personalities 

The legitimate aspirations of labor, consumer, or citizen groups for more 
effective participation in administrative policy making should not be di- 
rected toward securing positions as group representatives at operating or 
technical levels Creation of representative stiff units it the top policy level, 
reporting directly to the administrator, may have some public-rcLitions value 
to both the outside groups and the public agency Howcvci, the advantages 
of inside information and symbolic cooperation with government that 
accrue to the outside group are probably outweighed by the implicit limi- 
tations upon freedom to criticize; the emotional and physical strains upon 
the group representative; and the unpleasantness of being open to charges 
from the group itself of bureaucratic sympathy by virtue of holding a 
government job. If the administrative job is worth being done, it would 
be best to place responsibility upon the administrator for making appoint- 
ments on the basis of individual qualifications in relation to the job to be 
done; urge him to seek as varied as possible a basis of social experience, 
training, and personality in recruiung his staff; permit him to create the 
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healthy and necessary unity of effort that arises from willing cooperation 
in an orgamzation with high morale; expose him to outside policy pressures, 
and compel him to inform his public as to what he is doing. It will pay, 
however, to protect him from ideological conflict within his own staff. 

4. Interest Representation on Administrative Boards 

Membership Requirements. Practical politicians and political scientists 
are well aware of the opportunity for representation of group intaests when 
public agencies are headed by boards instead of by single administrators. 
Specifically, economic group representation may here be concealed by the 
qualification of appointees as party members — usually stated in terms of a 
limitation upon the appointing authority that no more than two members 
of a three-man board or three of a five-man board shall belong to the same 
political party. This leaves the chief executive ample discretion to nominate 
candidates acceptable to him, subject to the advice and approval of party 
organizations expressed informally as well as through one or both houses 
of the legislature.^* Painstaking analysis of the biographical history and 
administrative record of such appointees will show how many of them tend 
to favor particular group demands, but it may also reveal considerable inde- 
pendence of thought and refusal to follow lines of group cleavage under 
conditions of relative permanence of tenure.*’ 

Specific representation for economic groups has been tried spasmodically 
in the establishment of regulatory tribunals Demands for it arc associated 
with the idea that those responsible for wielding powers of such vital con- 
cern should have practical knowledge of the problems of the regulated 
groups. The legislative method is to insert a statutory provision that mem- 
bers of the board or commission sh.ill be appointed as bankers, workers, 
businessmen, and farmers, or with experience m defined occupations. These 
provisions are found more frequently in state laws than in federal legisla- 
tion, and there has been no general federal tendency toward adopting such 
requirements, for several reasons. 

The appointing chief executive can take the element of vocational ex- 
perience into account without formal limitation in the law. Moreover, legis- 
lators wish geographic and political affiliations to be considered as well. 
If the chief executive has a particular candidate in mind, he can usually find 
technical ways to meet the legal qualification. The legislature or the group 
interests therefore cannot ensure, as a matter of law, that their candid.ites 

Cf Hernne, Pcnrllcton, Tedcial Comthisaoneis, Cimbnilge Harvard Univcrsitj Prtjs 
1936; Zeller, Belle, Viessurc Folitics tn New Yor^ New York* Prcntice-Hall, 1936, McKean, 
D li , Pressures on the Legislature of New Jersey, Columbia University Press 1938 

C H. Pntehett’s studies of the voting record of the Supreme Court led him m conclude 
that the ma)or line of division between the lu&lices is “the allowable extent of public controls 
versus private rights ” This issue of principle trinsccnds ind cuts across lines of group con 
6ict except insofar as some groups maintain a consistent}) antigovcrnmcntal or status quo 
position Sec “The Divided Supreme Court ’ Mitktgaji Jan RciicWj 1915. Vol 44, pp 434 H2 
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wilL be selected It is constitutionally doubtful, as well as undesirable from 
the angle of public policy, for the legislature to exercise the power of nomi- 
nating the appointee Henee, if an organized group cannot succeed in tying 
the chief executive’s hand by this method, it may prefer not to alienate 
him by a halfway step and rather approach him through informal and 
pohtical channels. In the case of proposals for bipartisan representative 
boards, the group making the demand must anticipate counterdemands from 
other groups, with the implicit inference that a balance of power would 
be lodged in a public i epresentative uncontrolled by any group. The con- 
sequences of permanently implanting such a conflict in administrative 
bodies should give pause to outside groups interested m effective and prompt 
procedural action^*' 

Nomination by Inteiest Gtoups A third device, which may be cither 
formal or informal, is to provide for appointment by the chief executive 
upon nomination by interest groups This is the method by which most 
state professional examining boards arc appointed In i nonpolitical con- 
text, It amounts to permitting professional groups virtually to appoint their 
candidates and fix the technical standards of entrance to their trade or 
profession The line between the political and nonpolitical is easily crossed, 
however, and such agencies move carefully to secure legislative authonza- 
tion for their tests and sanctions in granting or revoking certificates to 
practice 

In establishing public corporations the British have used variations of 
the device of formal nomination by group organizations to avoid “political" 
influences or control by government departments, and to secure the advan- 
tages of technical experience on the boards of directors The governing 
board of the Port of London Authority is wimposed of eighteen members 
elected by shipowners, merchants, nvercraft owners and wharfingers, and 
ten members .appointed by public authorities Of the public authorities' 
appointments, wo arc generally representatives of union labor The Central 
Electricity Board of seven members is appointed by the Minister of Trans- 
port after consultation with such interest representatives as he thinks fit — that 
IS to sav, local government, electricity, commerce, industry, transport, agri- 
culture, and labor The London Passenger Transport Board is appointed 
by an ad hoc independent body of appointing trustees, composed of the 
chairman of the London County Council, the president of the Law Society, 
the president of the Institute of Chartered Accountants in England and 
Wales, the chairm in of the Committee of London Clearing Banks, and a 
representative of the London and Home Counties Traffic Advisory Com- 
mittee. There are two common elements in British methods of appoint- 
ment through group organizations (1) creauon of a public agency to do 

this whole question see Lciscrson, Aven, Admimstrative Regulation, Chicago Uni 
3 ersitj of Chicago Press 1942 

For 1 ficncnl discussion sci below Ch 15, Legislative Control ” 
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a )ob without ‘ political” interference, and (2) deliberate representation of 
many interests in order to prevent any one line of conflict from predominat- 
ing, thus creating a situation in which managerial lesponsibility must be 
recognized. 

Bipaitisan and Tripartite Boards. The outstanding governmental func- 
tion in which the representative board has been used time and again is 
die settlement of labor disputes In spite of repeated disappointments, the 
demand for a bipartisan or tripartite board directly nominated by employer 
groups and unions, with or without participation of “the public,” some- 
how always recurs The reasons seem to he in part in the complexities of 
employer union relations, the facts of which are known better to the parties 
than to ‘outside" mediators or arbitrators; the disinclmation to allow govern- 
ment igencies to administer any policy— however named— of compulsory 
arbitration that might control the terms of the labor bargain; the familiar 
custom and pattern in negotiation to be personally represented on the deci- 
sion making body when the policy setdement is unclear; and the desire of 
min\ labor leaders for status and prestige arising from participation in 
governmental policymaking 

It IS here necessary to introduce distinctions or functional differentiations 
which complicate the problem but are essential to full understanding Bi- 
partisan boards, composed of an equal number of employer and union rep 
rcsentatives, have functioned successfully for many years in the arbitration 
of collective bargaining demands However, they operate quite differently 
when the problem is one of workmg out the details of applying an existing 
agreement, or of deciding general policy questions such as those of the 
proper level of wages and whether union membership should be a condition 
of employment An analogy might be drawn in distinguishing between the 
problem of administering a provision that railroad freight rates shall apply 
faiily and equitably to different classes of shippers, and the problem of 
raising or lowering the general level of freight rates or changing the dif- 
ferentials between classes of shippers 

If the purpose of public policy is to throw primary responsibility for 
setding disputes back upon employers and unions, a bipartisan board may 
be appropriate When the parties themselves have failed, as in disputes over 
proposed changes in labor agreements or negotiation of new agreements, 
another element is injected It is the requirement that a public agency shall 
intervene, either to mediate the dispute by recommending formally to the 
parties a basis of settlement, or to decide authoritatively the terms of set- 
tlement In these situations, representation of the disputants upon the pub- 
lic body tends to inhibit rather than promote a free formulation of the issues 
in terms from which agreement might be developed Bipartisan or tripartite 
boards dealing with problems of changing general policy therefore invite 
continuance of settled lines of dispute, and tend to throw the burden of 
decision on the public or neutral members of the board All this is well 
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known Yet because unions do not wish compulsory settlement of labor 
disputes, they are recurrently urging bipartisan or tripartite representation 
on govcriimciital labor boards 

Record of Waitime Labor Boards The National Defense Mediation 
Board (March-December, 1941) and the National War Labor Board (1942- 
1945) are our most recent and dramatic case studies of tripartite representa- 
tion. The first had four representatives of labor and employers, and three 
public members; the second had four representatives for each of the three 
groups After an excellent record of settling disputes by recommending 
wage increases— facilitated by government defense contracts— the Defense 
Mediation Board fell apart when the CIO members resigned because the 
public members refused to recommend a union shop for the coal mines 
operated by the steel companies 

The shock of Pearl Harbor caused a reonemauon of the board’s thinking. 
At the National War Labor Policies Conference m December, 1941, a no- 
strike, no-lockout pledge was secured from labor and management. President 
Roosevelt added a third condition — that the renamed National War Labor 
Board would be empowered to settle all disputes Thereafter, the board 
operated on the theory that some form of security would have to be given 
unions in return for renouncing the strike for the duration of the emergency. 
A maintenance-of membership clause with a 15 day withdrawal period 
was the formula finally decided upon As the employer representatives 
did not resign from the board, the pubhc members were entitled to infer 
that the difference between industry and labor had been “narrowed” from 
an “impassable gulf” to an acceptable solution of the conflict 

The government's wage stabilization policy, announced in April, 1942, 
and the adoption in October of the Economic Stabilization Act, brought 
new difficulties upon the board The “Little Steel” formula was adopted in 
July over the dissent of the labor members, but they did not resign On 
the contrary, they found that it was still possible to secure wage increases, 
and under the board’s wage policies of November 6, 1942, increases were 
in some cases agreed upon by the employer and union representatives that 
placed the pubhc members in a dissenting minority The “Hold the-Line” 
executive order of April 8, 1943, stopped this, but the union members re- 
mained Now another element of friction entered The executive order 
had made the director of Economic Stabilization superior to the board in 
policy review and coordination, interfering with its freedom to apply the 
wage stabilization policy to the decision of disputes m its own discretion. 
The necessary relationships between the public members of the board and the 
Economic Stabilization director became a serious issue to the labor members, 
some of whom openly charged the latter official with “pohtically” interfering 

18 Davis, William H 'Aims and Policta of the Nitional War Labor Board AnneU of 
If imertcan AeaSems of Political and Social Saence 1942 Vol 224, p 145 
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With board responsibility and with controlling the decisions of the public 
members. 

Test of Intetest Compromise. The real test of the rcpiesentativc adminis- 
trative board, however, lies in its success in resolving policy problems by 
compromising the differences between the groups represented on it. The 
great compromise that the War Labor Board brought about was the ac- 
quiescence of employers in the polity of maintenance of union membership 
and the cooperation of organized labor vvith wage stabibzation. We must 
admire the accomplishment of the public members in holding the board 
together, and thereby maintaining an enormously important symbolic unity 
between labor and management durmg the war period It may safely be 
stated, however, that it was only the exigencies of war that induced labor 
and industry to accept the wage stabilization piogram 

Students of the internal procedures within the board will notice the 
delays and backlogs of cases due to the refusal of employer and union 
members to accept policy decisions of the board as precedents in handling 
new cises. Here, once more, the verdict of history will decide whether the 
recognition of basic interests and the preservation of external unity were 
worth the price of administrative delays and suspension of the processes 
of collective bargaining The contention that the War Labor Board ad- 
vanced collective bargaining and developed a legacy of policy which unions 
and employers would wish to preserve after the war went up in smoke 
within sixty days after Japan surrendered Both parties seem quite united 
on keeping government out of labor disputes. Yet we may question whether 
this attitude will be permanent, and whether tripartite representation would 
not again be requested if governmental intervention in specifying the terms 
of the labor bargain were to become immment 

5 Tut Principle oi Consultation 

General Theoiy of Inteiest Repiesentation At this point, the outlines of 
the general theory of interest representation may briefly be sketched The 
underl)ing idea is best described by the phrase “economic federalism,” m 
the sense of a division of authority and function between government and 
the broad economic groupings in which men and women spend most of 
their working hours and derive their personal appreciation of the political 
process The ethical foundation of the concept is found m the importance 
of creating in the community as wide as possible a basis of training and 
experience in governmental affairs, and of the deeper unity arising from a 
commonly shared sense of contribution in solving social problems. The 
theory appeals to social democrats because of its justification of autonomous 
group life, and perhaps also because it is ambiguous enough to apply to 
three different forms of institutional arrangements, enabhng its exponents 
to substitute one for another without being politically inconsistent. The 
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ctiree organizational concepts are excellently illustrated in the writings of 
Professor Harold J. Laski. 

In World War I, during a period m his life of observation and specula- 
tion on a relatively abstract plane, Laski was greatly impressed with the 
importance of permitting voluntary groups such as unions and churches 
a high degiee of freedom to select and pursue their objectives under organ- 
ized government dominated by piivate-property attitudes.^*’ Later, in his 
Grammar of Politics,'*' Laski rejected a constitutional stiucture based upon 
autonomous groups wielding powers ot both economic and political de- 
cision. He substituted for this form of federalism a concept of group rep- 
resentation and consultation at policy levels of public administration, wisely 
allowing such details as the degree of policy-making authority and the 
selection of representatives to vary with the nature of the administrative 
problem. During the ensuing twenty years, Laski reflected on both the 
menace of fascism and the internal divisions within the Western democra- 
cies that inhibited the formation of an aggressively democratic program 
After entering active politics, he has come to emphasize the importance 
of a unifying democratic faith. The contribution of economic groupings to 
such a faith cannot be a matter of autonomous choice. It must be made 
in cooperation with government through a uniting symbol of the most 
inclusive good— namely, the program of a freely elected people’s party.'*^ 
Basic Distinctions m Giotip Representation. We can now see that the 
concept of economic group representation allows distinctions as to: (1) the 
level of policy determination — that is to say, the area and scope of govern- 
mental jurisdiction over which general decisions of economic policy should 
be made and within which local or functional differentiations should be 
permitted (2) the recognition of power groups and other interests in 
general policy formation; and (3) the method of organizing the process by 
which interest participation should be guaranteed. The problem involved 
in the first distinction is dearly one of paramount political and legislative 
policy Any attempt to solve such questions by the exercise of adminis- 
trative power simply throws the administrative agency into the middle of 
political controversy that a higher political authority should decide, unless 
It be assumed that politics and .idmmistration are one. 

The problem arising from the second distinction refers in part to the 
constitutional guarantees and rights of free association, petition, and assem- 
bly. However, it blends into the administrative sphere when an agency 
IS given discretion to select and define the group categories or organizations 

foiinrfuaoaj 0 / Soiemgnts, ' Admimstram c Areas and "The Pluralistic State," espe- 
rial I y p, 75 ^ , Ncw York Hircourt Brace, 1921 

20 Ch. 2, and pp 282-285, 384-387, New Haven* Yale University Press, 1925. 
^"^ranh.RtxKon and Cnilization Ntw York Viking, 1944 

22 Paul Applcb> hi*; pointed out that from a minagcmcnt standpoint it is nonsense to 
decentralize until ccntnl polici integration his been attained Op. ctt. above in note H, 
pp lOu 102 
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whose interests it desires to take into account. This problem may be 
summed up by saying that powerful group organizations can usually get 
their views presented. The difficulty of administrators is to maintain a clear 
understanding that their public responsibility is broader than their allegiance 
to any one group Their responsibibty requires consideration of general 
governmental policy and the interests of the community as a whole 

Oi gamzdtion of Interest PaitictpaUon. The scope of this chapter has 
been in general restricted to the third problem, which can be restated as the 
question of how to take into account the views of all relevant group inter- 
ests in administrative policy-tormanon. We have analyzed several organiza 
tional devices and found each somehow unsatisfactory. This seems to be 
due to two factors. First, while admimstrativc discretion affords an oppor 
tunity for groups to press for favorable determination of policy questions 
that are not yet legislatively settled, most groups fail to realize that an ad- 
ministrative agency cannot attempt to decide larger controversial issues with- 
out risking Its own security through political conflict"' Second, interest 
groups often fail to recognize that they may want fairness and impartiality 
in administration even more than they want a share of official responsibility 
for policy determination. 

The vital problem of how to bring interest-group influences to bear upon 
the process of administrative policy-formation is not a simple matter of 
calling conferences and holding hearings. The sense of participation is es- 
sential to social or public morale, but this is not automatically secured by 
formal arrangement It must be developed and learned by creating a set of 
understood conditions, special skills, and mutual responsibilities on the part 
of the group members, their leaders, the administrator, and his staff When 
these specifications have been met and the participants have learned how 
to promote their separate interests by working together, some form of the 
advisory committee will be found most acceptable to all. The reason is ob- 
vious If we assume that consent is necessary to the administrator and that 
group interests wish to be freely and independently represented, the incen- 
tive should be placed upon the admmistrator to win group assent, and the 
group representatives should be free to withdraw and to criticize. Three 
wartime examples are pertinent 

Thtee Wartime Examples The first example is drawn from the experi- 
ence of the Office of Defense Transportation, which set up an advisory com- 
mittee composed of representatives of railroad management and labor to 
consider wartime measures of conservation and efficiency Such measures 
necessitated revision of treasured union rules embodied in established union 
agreements. ODT, for reasons best known to its staff, chose by order to ab- 
rogate rules prescribing the length of trains. While, in the light of wartime 

The proper distinction is that administrators need not be neutral in their recommenda- 
nons on lorward-lookmg pohej changes and should contribute actively to their decision, but 
should not decide themselves 
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conditions, the unions might have delivered up their dearly prized rules, 
the ''act remains that the abrogation worked to the pecuniary advantage of 
the carriers, i\ho sought to escape from the conditions of bargaining agree- 
ments under the guise of lofty principle As a consequence, the union mem- 
bers of the ODT advisory committee resigned and sought redress — obtained 
subsequently — through direct negotiations with the carriers. And ODT 
lost a channel for securing the cooperation of the railroad unions in its 
wartime tasks. 

The second example is the Management-Labor Policy Committee of the 
War Manpower Commission The committee went through two stages 
(1) 1942-19-13, when as a bipartisan labor management board it practically 
ran WMC; (2) 1943 45, when it was reorganized to include representatives 
of agriculture and to place highest-ranking officials of the great national 
labor, business, and farmer organizations on the committee. The effect of 
the shift was that the committee was somewhat less frequently consulted 
and had less to do with administrative detail. 

Nevertheless, m both stages the committee members agreed and insisted 
that voluntary methods should be rehed upon to control the flow of man- 
power into essential civilian industries and occupations By and large, 
the government followed this policy throughout the war, except for moral 
pressure exerted through publicity and advertising and through “paper” 
controls such as employment stabilization plans and centralized referrals 
to jobs in each community through the employment offices, and the col- 
lateral control of wages by the War Labor Board If any general criticism 
of wartime government il manpower policy may be made, it is that the 
War Manpower Commission and its chairman filled to formulate a posi- 
tive program, on the one hand permitting the military agencies to fix their 
own manpower requirements, on the other following a separate policy with 
respect to the requirements of nonmilitary employers of hlior 

The third example is the wartime policy of the British Minister of 
Labor Ernest Bevin established u joint consultatiec committee composed of 
repiesentatives selected by the Emploeers’ Confederation and the Trades 
Union Congress This committee did not attemjit to assume lesponsibility 
for determining Bruish manjwvcr fwlicy The government initiated and 
sponsored the dristic powers assumed by it in the Essential Work Orders- 
m-Council, but it took pains to initiate consultations with the joint commit 
tee on every step and change of policy while these were being formulated “■* 
Apparently the same procedures were not followed in planning for military 
demobilization, however Although the Minister in charge of reconver- 
sion planning. Lord Woolton, advised the committee that demobilization 

“ Sec Raddille, J V , “Trade Unions Part in Britnn s War Effort Amali of the Ameiican 
Academy of Political and Social Saence, 1942, Vol 224, pp 117-123 

25 British Trades Union Congress Repott oj Geneial Council pp 161 162 Bhekpool, 
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plans were at an advanced stage, he refused to indicate their general outlines 
or principles. The Minister of Labor informed the committee that he was 
“not in a position" to give any indication of the government's plans. The 
General Council of the Trades Union Congress then formally told the 
Prime Minister that a violation of the principle of consultation had taken 
place. The Prime Minister’s reply, made more than two months later, 
stated that the demobilization policy should first be announced to Parlia- 
ment. The deterioration of consultative relationships reflected in this de- 
cision of Winston Churchill may well have had a bearing not only on the 
quality of civilian morale but also on the withdrawal of the Labor Party 
from the government in less than a year. 

Foundations of Interest Consultation. These three applications of the 
principle of consultation do not demonstrate once and for all its superiority 
over other forms of “shared participation” in public pobey-making. They 
illustrate the workings of a cooperative arrangement which places priority 
of importance upon: (1) mutual respett for responsibilities of administrat- 
ors and group leaders; (2) working with others rather than allowing one 
group to put something over on the others that they don’t have to take; 
(3) fair dealing by making information available on purposes and methods 
of administration within the defined scope of the plan; and (4) providing 
opportunity for criticisms and suggestions. The principle of consultation 
on the administrative level clearly will not appeal to those who assume 
that their views must be adopted or they won’t play. It will work only 
under conditions where the participants assume that a process of c.\pert 
investigation and open discussion is the proper tvay to discover the best 
means of realizing an agreed-upon public purpose. 

He who is more interested in influencing the formulation of that purpose 
is simply expressing his legitimate preference for participation in political 
conflict rather than for reducing political decisions from debatable hypotheses 
£0 administrative operations. It is confusion thrice-confounded to carry 
such conflict into the administrative proce.ss and to make administrative 
organization the arena for continuing political battles. Unless we decide 
to delegate governmental powers to a single political group which can only 
be overthrown by violence, we must assume that tentative solutions to 
Dur social and economic conflicts can from time to time be reached by those 
skilled in winning the people's votes, who will turn over to those trained 
in administration the task of seeing to it that the terms of pobtical settlements 
are made to work. 
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Legislatm Control 

1. Means and Conditions of Control 

Centred Issue of Governance. The distinctive institution of popular gov- 
ernment is the representative assemhly. But representative assemblies alone 
cannot govern. The power to lead m policy-making and to direct adminis- 
tration must be vested m a chief executive. Although popular authority 
may rest in the representative assembly, an aggregation of five hundred 
men and women in a hall does not constitute a government. 

In democraaeSj one of the fundamental constitutional problems is that 
of the relations between the representative body and the executive branch. 
Unfettered and uncontrolled power may gravitate to executive agencies if the 
popular body is weak. On the other hand, if inadequate power is vested 
in the executive branch, government may follow a faltering and hesitant 
policy, at times with risk to nauonal survival. If the representative body 
attempts to assume the executive funcuon, it tends to become a market place 
where individuals and factions bargain away the national welfare for 
sectional or parochial gam. 

Our scheme of separated powers creates peculiar diiSculties in the adjust- 
ment of relations between the executive branch and the representative body. 
By design, the constitutional system assures rivalry — and therefore friction — 
between them; by checks and balances it laces both together m inescapably 
close relations. Not only do we have the frictions inevitable between the 
legislature and the chief executive, each independent and equal. In addi- 
tion, the administrative departments are caught between the rival claims 
of both. 

Members of Congress often declaim in tones of irritation that the bu- 
reaucrats ought to keep m mind their responsibility to the elected repre- 
sentatives of the people. Yet the bureaucrat knows that through a definite 
hierarchy of control he is accountable to the President, who under the 
Constitution is the chief executive vested with powers of direction. More- 
over, the President as well as Congress is chosen by the people— a fact often 
disregarded in the bickering of lawmaker and executive. Although it rarely 
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arises in such bald form, the question often distills down in particular cases 
to whether the President or Congress shall direct the administrative agencies 
in the execution of the laws The foices polarized around this issue 
permeate the eitire executive structure and account for many of the basic 
characteristics of American public administration. 

Foimal Means of Legtslattve Control. Although we speak of “legis- 
lative control” of administration, our constitutional theory does not con- 
template that the chief executive will be subservient to the legislative body. 
Legislative supremacy requires that the tenure of the principal executive 
officers depend on the will of the representative body In our system, 
both the legislature and the chief executive have ill-defined spheres of dom- 
inance. Legislative influence manifests itself in the process of relating the 
functions of legislative and executive organs Denied the formal power to 
designate the chief executive and the heads of executive agencies, legislators 
seek to influence the direction of administrative policy by other means. 

The principal formal means in the hands of Congress for control of 
the administration arc the powers of enacting, amending, and repealing 
legislation, of investigation, and of appropriation. In addition, the Senate 
has the right to review presidential appointments, except those to “inferior 
offices," which are vested in the President or the heads of departments. 
These types of formal authority are not all the means of legislative control; 
the fact that formal powers exist and may be used enables Congress and its 
members to exert great influence by such methods as criticism from the 
floor, or through press statements and by personal contact and individual 
pressure. Each administrative agency keeps a sharp eye on congressional 
attitudes and often trims its saJs accordingly. 

The mere mention of these legislative powers indicates their significance 
as means of control of administration. Acts of Congress fix the limits of 
power which may be exercised by administrative agencies, and often the 
manner of its exercise. Moreover, authority which is granted may be with- 
drawn Administrators must proceed on the assumption that the legislation 
they administer may be repealed or modified However, the power of 
repeal is difficult to exercise; opportunities for obstruction in the legislative 
process are many, and a repealing act must be signed by the President or 
passed over his veto 

In recent years, a method has been developed by which Congiess can 
virtually repeal a law without the possibility of defeat by Presidential veto 
Many emergency acts of World War II were to remain in effect until six 
months after the end of the war, until a date specified m the act, or “until 
such earlier time as the Congress by concurrent resolution or the President 
may designate.” Concurrent resolutions are not submitted to the President 
for approval. Hence a means has been invented— though of untested 
constitutionality— by which Congress can in effect repeal legislation or with- 
draw powers from administrative agencies without the danger of a presi- 
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dential veto/ While no case of use of this power has occurred, the very 
existence of the power is not without its effect within the executive branch. 

Congress exercises even more effeaive control over administration by 
enacting legislation to be effective for only one ^ear or for some other de- 
terminate period. Administrative policy and performance may therefore be 
reviewed by Congress when an extension of power is sought. For months 
preceding the renewal of such an act, its administrators walk warily, per- 
haps fearing to take steps of urgent importance lest some group in Congress 
be annoyed. The leciprocal trade-agreement program piovides an example 
of an administrative activity based on hmited-term legislation. Many im- 
portant wai activities — for instance, pnee control, priorities, selective service — 
were based on short-term legislation Administrators must wage battle 
for icncwal when the expiration dates of such statutes approach. The 
difficulty of obtaining positive action from Congress gives to congressional 
opponents of a policy based on short-term legislation certain advantages 
which they do not enjoy under ordinary legislative forms. 

The appropiiating process is the most comprehensive and the most 
systematic means by uhich the legislature levews administrative activities. 
Once a ycai administiators must appear before the subcommittees of the 
two Appiopiiations Comraiitccs and explain and justify in great detail their 
icqiicsts for money They must answer questions— some penetrating, some 
sympathetic, some unlriendly— about ihui opeiations. Once a year they 
arc on the caipct and must be prepared to defend their work against what- 
ever ciiticism the members of the Appropriations Committees feel disposed 
to make. In the course of the hearings, legislative instructions are often 
given which, while not written into the appropriation act, are regarded as 
binding ‘ 

Looking Into Paiticulats. The power of investigation is in theory a 
method by which Congiess obtains information on which to base legislation. 
In fact. It tends to be in the mam a method by which Congress directs 
public attention to particulat administrative situations and makes its wishes 
know'n to adminisii.uors Many varieties of investigations are conducted 
by congressional committees. In some instances, resolutions grant comm.t- 
tees full power to compel the attendance of witnesses and the production 
of recoids and papcis In others, a quorum of a standing committee decides 
to conduct an inquiry and requests the appearance of administrators. In 
some instances, tlic inquiry is conducted with the assistance of a competent 
staff which does the spadcwoik necessary to pieparc for an informative 
public hearing In others, committee members depend on their own per- 
sonal knowledge foi an offhand interrogation of the witnesses. In motive 
the inquiry may be a sincere and responsible effort to promote the public 

IScc White, Howard 'Cxccutue Rcsjwnsibiht) to Congress via Concurrent Resolution,” 
Atnaiottt Political Science P.etieu>, 1942, Vol 36, pp 895-900 

2 Consult the excellent iniKsis b' Macmahon Arthur W, “Congressional Oversight cf 
Administration The Pchvcr of the. Purse," PoJiUca} Science Qtmteily, 1943, Vol. 58, pp 
161 190, m 41 I 
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good. Or It may be simply designed to discredit individuals or programs 
in an unfair manner.^ 

From time to time Congress virtually assumes administrative functions 
by acting on individual cases rather than in terms of general principles 
Thus an appropriation act of 1944 provided that “prior to the acquisition 
or disposal, by lease or otherwise, of any land acquired for naval use undei 
the authority of this, or any other act, the Secretary of the Navy shall come 
into agreement with the Naval Affairs Committees of the Senate and of 
the House of Representatives with respect to the terms of sucli prospective 
acquisitions or disposals. . . Similarly, the Alien Registration Act of 
1940 provided that the Attorney General should deport immediately any 
alien whose deportation had been suspended more than six months if the 
“two Houses pass a concurrent resolution stating in substance that the 
Congress does not favor the suspension of such deportation.” Congressional 
participation in individual administrative actions, however, is more gen- 
erally accomplished by less formal methods 

Atomization of Control 1 he existence of all these powers in the legis- 
lative body IS elementary. The conditions of their exercise are matters 
less well understood Congress, House of Representatives, and Senate are 
terms evoking m the mind the notion of an assembly that debates, delib- 
erates, and decides. Such notions must be supplemented by more adequate 
conceptions if we are to comprehend the interplay between legislature and 
administration. Congress as a whole can really master and decide only 
a few mam issues. So great is the volume of legislative business and such 
are our parliamentary practices that we have m reality not one legislative 
body but scores of small legislative bodies When we seek to understand 
the relations of Congress with the executive branch, i\c must speak, not 
of either, but of this Senator, or that Representative, or this committee, or 
that bloc and the administrative establishment The actions of Congress 
are m the great majority of instances those of a single member, or two, or 
a handful — actions which their colleagues ratify or to which they raise 
no objection. 

The committee system accords great power to a few individuals in 
Congress Our Congres" does not have the great fear of committees that 
some representative bodies manifest Committees are not regarded with 
jealousy as groups that grasp and exercise the power of the entire body, 
but as the normal media for doing business Consequently, committee 
chairmen in particular are verv powerful. Their power is greater for ob 
struction than for initiation; nonetheless it is formidable If a measure 
goes through the committee, its chances of adoption are good. If the com- 

® See Dimock, Marshall E , Congresftonal Invtsugating Committees Baltimore [ohns 
Hopkins l‘}29 McGcirv, M N The Developments of Congiessional Investtgatw Power, 
New York Columbia Universitj Press, 1940 
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mittee is hostile, the measure is almost certain to die in spite of the occa- 
sional invocation of the discharge rule to compel the committee to report 
the bill. 

Weakness of Legislative Discipline. Power is not only dispersed within 
the representative body, beyond that, the individuals of influence also are 
not necessarily in agreement with each other or with the dominant views 
of the majority party. The chcuce of committee chairmen is ordinarily 
determined by seniority of service, and the secret of success in Congress 
hes in a combination of horse-sense, luck, and longevity. A committee 
chairman, though belonging to the paity headed by the President, may 
therefore be completely at outs with the general policy of the government. 
Thus, in a critical period in World War II, the chairman of the Senate 
Military Affairs Committee was qmte hostile toward the principal phases 
of our defense policy ' The major jparties in House and Senate have dis- 
covered no way to bring such dissenters into line with the general party 
program or prevent their selection for committee posts Nor has the House 
or Senate found a way to discipline the few irresponsible members who 
bring the lawmaking body as a whole into disrepute by stupid or dema- 
gogic actions So weak is legislative discipline, yet so strong is the spirit 
of fraternity, that a member can scarcely provoke his brethren to raise their 
voices in protest and in defense of the good name of Congress. 

Legislative usages ensure that divergences of view exist between the 
executive branch and at least some of the principal centers of power in 
Congress. The rule of seniority tends to give committee chairmanships and 
other positions of influence to members from sections most faithful to one 
party. Members from such areas, Democratic or Republican, are hkely 
to have a different outlook on pubhc policy than has the President, who 
must orient his policy toward the middle of the road or politically doubtful 
areas. But the actual pattern of power in Congress is both complicated 
and kaleidoscopic Only to authors of textbooks on civics are our legis- 
latures simple affairs. The student of comparative institutions finds in 
them elements of an English municipal council, with its close committee 
relations with administrative agencies, the Chamber of Deputies of the 
French Republic, with its individualism and shifting majorities; the House 
of Commons, with its party sohdarity— all interlarded with a liberum veto 
of an indigenous variety ® 

Because of the internal workings of Congress the actual pattern of re 
lations between Congress and the executive branch is incredibly complex 
For the purposes of the present analysis, it is essential to note the power 
of the individual and of the small group within Congress with respect to 

•>Sre Davis, Burke, "SenaMr Bob Reynolds Retrospeenve View," Harper's, Vol. 185, 
Mareh, 19-13, pp 362-369 

®One of the best single solumes on Congress is Roland Young’s Thu Is Congress, New 
York Knopf, 1943 
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the great mass of congressional busmess, and the diversity of policy views 
among these centers of power. 

2. Contradiction op Integration 

Absence of Collective Administrative Responsibility. A basic concept 
of administrative speculation of the past thirty years is that of integration. 
The idea has organizational implications but it also includes the notion 
that the chief executive must so direct the administrative agencies that 
interagency conflict of objectives is minimized. Different agencies should 
administer related programs in a complementary fashion and will do so 
only by conscious top direction. The administrative structure is unified 
under the chief executive. The general concept of integration also carries 
with It the notion of unified legislative programs tor administrative agencies 
Departments should move forward in the same direction as well as be 
managed in their current operations in a coordinated manner Examples 
are legion. One agency should not promote inflationary spending while 
another promotes deflationary taxation. Another should not try to drain 
land for agricultural use while still another attempts to preserve the same 
swamps as game habitats. 

Congress, in its relations with the executive branch, tends to atomize 
rather than integrate the admimstrative structure and public policy. A 
factor of prime importance m this tendency is the practical absence of any 
custom or sense of collective responsibility within the administiative estab- 
lishment. Each department head must stand on his own feet. Important 
blocs in Congress may conduct guenlla warfare against him. Ordinarily, 
he must fight his own battle. His colleagues do not rally to his cause; they 
are not endangered It he is in the good graces of Congiess at the moment, 
he must shape his policy on the supposition that if he should run countet 
to the interests of the legislators most concerned with his program, he would 
have to fight tor himself The President will usually stand aloof, for in 
the presidential system there is an clement leminiscent of the constitu- 
tional monarchy — the President must to some extent remain outside the 
political fnv. 

The fact of individual responsibility is of the most profound admin- 
istrative significance. It throws the agency head into the arms of the con- 
gressional committees and blocs having a particular interest in the activities 
of his agency, and puts him at the mercies of svhalcver groups are involved. 
Administratis'e departments, both because of then internal diivcs and ex- 
ternal affiliations, tend to be particularistic. Integration must proceed from 
the President, and, to be effective, it must curb the departments and the 
interests allied with them. 

Under presidential leadership a great deal of administrative unification 
may be accomplished on so-called noncontroversial matters. However, on 
questions of basic importance the agency must sooner or later weigh the 
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advantages of faithfully going down the line of presidential policy against 
the disadvantages of antagonizing a small but powerful group in Congress. 
Thus, a Secretary of Agriculture who recognized that the consumer of 
food has dll interest in its price would probably be reprimanded from the 
floor of Congress and be given rough treatment by the producer-minded 
committees on agriculture. So he might merely pay hp service to an in- 
tegrated economic policy 

Or, let us consider the various efforts by the President to unify operations 
in the development and contiol of water resources. The Bureau of Reclama- 
tion of the Interior Department and the Army Corps of Engineers are 
great competitors m this field. Each has Us allies in Congress. Only so 
far and no farther can the President go in coordinating the two agencies, 
because the friends of each unite to deny funds to the President to employ 
staff for coordinating purposes Under these conditions, tlie sense of col- 
lective responsibility — the feeling that ours is a government rather than a 
fortuitous grouping of departments — docs not make itself strongly felt. 
Yet such a consciousness is requisite for the development of the most ef- 
fective coordination and integration of administrative operations. 

Splintei mg Effects of LegtslaUi/e-Executtve Relations. The strong cen- 
trifugal tendencies in an administrative structure organized to a large 
extent on a clientele basis arc iccnforced by the dispersion of congressional 
authority among many working centers. The practice of individual re- 
sponsibility of department heads is one manifestation of the confluence of 
these institutional and social fiictors. However, the splintering effects of 
our system of congressional-executive relationships extend farther down 
into the administrative machine. The position of department heads is often 
weakened by direct dealings between Congress and tbe chiefs of depart- 
mental subdivisions. 

Hierarchical control within the departments is modified by a variety 
of practices Probably one of tbe most significant is the custom in con- 
gressional criticism of placing the finger of responsibility on bureau chiefs 
and other subordinates of department heads. Not infrequently speeches 
of Congicssmcn or their press conferences ring with denunciations of 
these suboidinate departmental officials Or, such officials receive congres- 
sional praise for then wise and sUtesmanlikc management of affairs. The 
practice in cilhei instance has the same effect — .m erosion of intradepart- 
mental controls. The general problem is well illustrated in a negative way 
by the leply of ihe Chief of Naval Operations to a question by the Senate 
Naval Affairs Committee on the Greer incident m 1931 

Q Arc there any reasons why the commanding officer and other 
officers and men of the Gteer should not appear before the committee’’ 

If so, what are those reasons? 

A. Yes. Testimony of such officers would be almost certain to dis- 
Conqjessional Rciotd, Vol 87, p 8314 
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close vital military secrets which would endanger other naval vessels. 

In addition, to establish a precedent or to haie naial officers at sea feel 
that wheneier they take action they would or might be called before a 
congressional ini estigating committee to explain and justify their action, 
would be prejudicial to the conduct of operations on the high seas. 

Legislative Dealings with Subordinate Personnel. Direct congressional 
dealings with subordinates m the leview of appropriation requests have 
something of the s.ame elTect. The department head may put in a brief 
appearance at the beginning of the hearings. However, members of Con- 
gress prefer to talk with the men down the line who actually do the work, 
and perhaps in the course of the interrogation give them instructions on 
how the job ought or ought not to be done in the future. 

A bureau chief is “strong” or “weak” in dealing with Congress— “on 
the Hill” If “strong,” he may be brought into line in an integrated de- 
partmental program only with difficulty Bureau chiefs may become quite 
independent of the heads of their agencies insofai as broad policy is con- 
cerned This independence is usually associated with their status “on the 
Hill" or with outside interest groups. Likewise, the manner in which 
appiopriations are sometimes made may have a similar effect. The appro- 
priation may be made to a particular bureau rather than to the department. 
Under these conditions, departmental— ind occasionally presidential — di- 
rection may be met by the reply “But we are responsible to Congress for 
the manner in which this program is carried out 

The close connections between members of Congress and bureau chiefs 
frequently promote stability and continuity in policy and are by no means 
invariably detcmental to the general welfare. These relations, hoivever, 
make it difficult for the President or Congress to hold department heads 
accountable for the management of their ailairs Bureau chiefs and senior 
legislators are the cream of the career crop in the federal government. 
Both groups are likely to regard Presidents and department heads as tran- 
sient trespassers Probably the greatest resistance to direction by depart- 
ment heads is to be found in the highly professionalized services— in 
particular, the military services. It is indeed an unusual Secretary of the 
Navy or Secretary of War who can make much of an impress upon his 
department. 

Congressional supervision of departments occasionally extends to mass 
examination of the qualific.itions, antecedents, and affiliations of subordin- 
ate personnel Such inquiries may be quite impersonal witch-hunting 
expeditions with no specific animosity toward any particular employee. In 
some instances congressional reaction reaches the point of formal measures 

®On the general question of congressional control of excaitm agencies, sec Herring, 
Pendleton, 'Ixecutive-Legislame Responsibilities,” Ammcm tohUai Saenn Reiatw 1944, 
Vol 38, pp 1153 65 
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to ensure the discharge of designated individuals.® These practices have 
an insidious effect on the work of subordinate personnel. An employee’s 
spine may become spaghetti like when there es.ists the possibility ot his 
being, in effect, blacklisted for federal employment through denunciation 
hy individual lawmakers simply for doing his duty 

Subtler Legislative Influences. All these interferences with hierarchical 
control have been described in a manner which colors the exposition to a 
degree with exaggeration In reality, the tendencies are more subtle and 
more difficult to identify than our discussion might lead us to believe. The 
significance of these practices may be best comprehended by comparison 
with the customs of British cabinet government The responsible minister 
IS the man who must answer on the floor of Parliament for the misdeeds 
of his department He cannot dodge the brickbats, and, in compensation, 
he has a monopoly of the bouquets He can be held accountable only if 
he alone can hold his subordinates accountable He theiefore must make, 
or appear to make, the policy deasions The concentration of criticism 
upon the responsible minister has a most pervasive intradepartmental effect 
in tightening up the internal lines of control, supervision, and commum- 
cation All this, of course, is not the same as saying that the United States 

®S«; Cushmim, Robert E, The Purge o£ reileral rmplo>ecs Accused of Disloyalty,” 
Public Adnumstiation Rnieu 1943, Vol 3, pp 297 316 Sthuman, Frederick L, “Bill of 
Attainder m the Scvcnt\ Liijhth Conttress Atncucan Political Science Renew 1943, Vol 37, 
pp 819 29 Sttlian 304 the Unjent Dchtcnc\ Appropriation Act of 1943 provided "No 
part of an) appropriation jKccution, or fund (1) which is midc av nibble under or pursuant 
to thb act or (2) uhieli now ot which is htruftcr nude ujilabk undir or pursuant to 

any other act to in> depirrment uenev or instrument ilitv of the United Stucs, shall be 

used after November b U4.J to pi> inv jart ot the silarv, or other compensation for the 
person I services, of Gooilwin 11 Wilson Williun E Dodd Jr, «nd Robert Morss Lovett, 
unless prior to such ditc such per on liis been ippointed b\ llie President, b\ and with the 
advice Tnd consent of tlu Senitc Wiin the ipprovil of their respetlive superiors these 

three men continued to ixrfoim their duties ifter November b 1943, ind vued to collect their 
salaries The Cxiurc of Clumv upheld their el urn for eomjHnsUuin Ihe opinion of the court, 
delivered bj the Chief Justiee in<l concurred in bv one held thit the ict did not operate 

to renioie the phintifFs from olTicc and thit ihcv were entitled to collect In sepante opinions 

concurring in the result the other judges of the court went further and isserted that the 

congrcssionil action wis uneonstitulional PilTtrcnt |udl,e^ however hul different reasons for 
considering the provision mvilid The Supreme Court held See 3U4 void U S v Lovett, 
Wilson md Dodd June J I M6 

l®In 1943 a Cinidnn hbor Icad-r ittackcd the chairmin of the War Pnccs and Trade 
Board, chineteri7ing him is Cimdis No 1 Nizi The ehiirmin was a subordinate of the 
Minister of Finincc ind iv u thus compinblc to i burnu ehief or olhei similar subordinate 
odiciil m the United Stites It is difheult to coneiive of in editoiul like the following being 
published as i consequence of such an incident in the Lnted biitcs 

This v\c suggest IS i CISC where i word is needed fiom some voiec in the Government 
This Montreal hbor min is moie likrlj thm not in irresponsible flannel mouth, speaking no 
more for labor than for the rest of us The trouble is that thousands of people throughout the 
country may not consider him i flannel mouth, will take whit he sa}s scijouslv 

‘Mr Gordon and the Wir Prices Board arc merely in idministraiiie agencj They do 
not make laws, they administer them They ciiry out duties and functions given them by 
Parliament and the Government, and for which Parliament and the Government must take full 
responsibilu) 
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should have a cabinet government It is only a means of illuminating by 
contrast the character of the influences at work under a system of separa- 
tion of powers 

Giants of Oi gamzational Independence. In some types of situations, 
action by Congress has more direct effects in the atomization of adminis- 
tration than the more or less subtle mfluenccs described Examples fie 
quently occur in connection with organization Thus, legislation which 
establishes a function independent of the department to which it might 
fall in the normal course has longterm administrative consequences The 
new agency, uninfluenced by such forces of integration as flow from in- 
corporation into a department, is left free to pursue its own inclinations 
More important, it is likely to be politically weak, especially dependent on 
interest group support, and unible to tike a strong stand in its dealings with 
legislative blocs It may become something of an administrative orphan, 
buffeted about by the political storms 

In the independent regulatory commission there occurs the most striking 
splintering of administration by legislative action In a deliberate effort to 
make them independent of the chief executive, such agencies are declared 
to be “responsible” to Congress The fact of the matter is that they are 
respnsible to no one They may keep their ears close to congressional com- 
mittees, but Congress is not organized to enforce a continuing responsi 
bihty. 

The chances are that a regulatory commission dealing with a single 
industry will be more nearly responsible to the industry than to the legis 
lature Deprived of the influences on pohey that flow from give and take 
with other departments and from the directions of the chief executive, the 
independent commission gravitates toward an industry point of view More 
or less from necessity it seeks to retain the confidence of the regulated m 
dustry Indeed, the theory on which the commissions are based makes it 
impracticable for them to collaborate with the chief executive or other execu 
tive agencies in the development of a unified policy Their quasi judicial 
procedure renders it improper for them to commit themselves to a general 

In England there is an old well established tndition under which members of the Cabinet 
take responsibility for — and defend — the acts of Uitir officials It is an integral part of the 
principle — also observed scrupulously — under which officials themselves make no statements on 
policy ind cnt,agc in no public controversy 

That principle should operate in Canada Our cabinet ministers md the Government is 
a whol cinnot be permitted to take credit to themselves for the prices ceiling and the Wir 
Prices Board, >et remain silent, let others take the blame, when officials of the War Prices 
Board arc abused and vilified 

In th«' circumstances, we suggest it is up to the appropriate member of the Cabinet to 
tell the country that if there is dictatorship under the War Pnccs Board Administration the 
dictatorship belongs to the Government, or to Parliament that if any charge of Nazism’ be 
made It should be made against the Government and Parliament In other words, whatever 
responsibility exists should be fixed properly Ottawa Motmng Journal, September 3, 1943 
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poliqr lest they thereby prejudice themselves m the determination of par- 
ticular cases. 

All in all, the legislative forces playing on the administrative structure 
contribute to disintegration in management. In effect legislators seek to 
exercise piecemeal the function of direction over administration. Legis- 
lators who are jealous of chief executives, either in particular or in general, 
find this a congenial role. In reality, however, legislative control is most 
effective when all administration is sufficiently integrated. In appropria- 
tions, for example, lawmaking bodies are most effective when the chief 
executive presents a well-considered and carefully-pruned budget. Under 
such conditions, the estimates become a tool of legislative oversight.^ 

In other areas, legislative influences on administrauon are generated in no 
slight measure from the weakness of the chief executive The power of the 
chief executive is usually described in awesome terms In actual fact, the 
administrative apparatus at his command to aid him in knowing what is 
going on below his level and in guiding operations is quite inadequate. 
This IS in part the result of legislauve jealousy of the executive, but what- 
ever the origin, the lawmaking branch moves in to occupy as well as it 
may the administrative vacuum 

3 Diffusion oi Initiative anb Responsibility 

Executwe Share m Pohcy-Maktng Legislation fixes the scope of ad- 
ministrative power and to a large degree the manner of its exercise. Laws 
must be constantly adjusted to meet changed conditions and to reflect ex- 
perience in their application The admimstration in power must inevitably 
have an important share in the formulation of legislative measures. In 
our executive legislative relationships we have made little provision for an 
honest recognition of this necessity 

Administiators participate in the formulation of legislation, but theu: 
activities are to a degree surreptitious and always subject to the accusation 
of constitutional immoiality. If the chief executive proposes legislation, he 
IS charged in many instances vvith attempting to coerce a coequal govern- 
mental organ and of leading the nation along the road to dictatorship. He 
may find it advisable to refr.un from action when he should exercise strong 
leadership. On the other hand, smee he will risk httle if Congress rejects 
his proposal, he may uige legislation which he knows Congress will not 
enact. Thereby he gains credit with some sectors of the populauon. Simi- 
larly, he may ease his duty by placing a problem before Congress and 
leaving to that body the unhappy choice of means to solve the problem. Or 
he may for a long time neglect an urgent problem and present to Congress 
no proposed solution No legislature is able to develop and put into effect 

Sec Smith, Harold D , The Budget as an Instrument o£ Legislative Control and Execu- 
tive Management, Public Admimstration Review, 19^^, Wo\ 4, pp 181188 
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a comprehensive legislative program on its own initiative. Nor does it have 
any recourse against the chief executive if he fails to exercise leadership. 

Desertions From the President's Ptogram. Our unhappy state of execu- 
tive-legislative relationships m the formulation and adoption of general pro- 
grams results in halting and uneven progress in the adaptation of the legal 
framework withui which administration must operate. The legislative pro- 
gram of the chief executive no less than the administrative structure tends 
to be devoid of unity. Administrative drives to unify the legislative program 
encounter the obstacle of relatively weak internal direction as well as the 
check of strong ties between particular departments, groups, and blocs 
within Congress. Each department head prefers to be free to promote his 
own legislative objectives in Congress. In turn he is encouraged in this 
preference by Congressional protagomsts of his agency. 

Freedom of departmental initiative in appropriation matters is limited by 
the Budget and Accounting Act of 1921, which prohibits federal depart- 
ments from seeking funds m sums larger than those recommended by the 
President in his annual budget or any supplement Administrative agencies, 
however, can usually manage to get their wishes on record through the in- 
terposition of friendly Congressmen The situation is illustrated by the fol- 
lowing interchange in 1945 between Mr Tarver, a member of the House 
Appropriations Committee, and Mr. Jones, the War Food Administrator: 

M Taivci I halt noted with a great deal of misgiimg this pro- 
posal of the Budget to cut down AAA funds to $290,000,000 and to 
proiide for a further cut in the next fiscal )ear to $200,000,000. . . Do 
you feel that that is a wise course of procedure? If not, what are the 
reasons which cause you to arriie at your conclusion? 

Ml . Jones I can only give you my personal opinion on those matters 
because we submit our requests to the Bureau of the Budget, and, of 
course, the official Budget then comes up to Congress by way of an 
estimate I do not hesitate to give you my personal opinion on these 
matters if you wish me to do so ... 

Mr. Tarver I would be very glad to have you do so. 

Ml Jones I think it would be very unfortunate if through a reduc- 
tion in funds, especially at this cntical period of the war, the A. A A. 
is handicapped 

I would like to see, if it were left to me personally, full provision made 
by direct appropriation for soil conservation payments. They have paid 
great dn idends There is no question about it 

Ml Taivei You mean for $300,000,000 ? 

Ml Jones Yes That is what I personally would prefer. I am giving 
you just my personal viewpoint 

In other instances, the battle to upset the President’s budgetary recommenda- 
tions may be carried by private organizations which are in very close 
contact with the administrative agencies. 

House Committee on Approprutions, 79th Cong , let Sees , Heaimgs on Agnculture 
Departinenr Appropriation Bill for 1946, pt 2, p 10 , 1945 
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In matters other than approptiations, federal agencies are subject to the 
requirement that they clear with the Bureau of the Budget proposed legisla- 
tion and comments on legislative proposals The clearance process serves the 
purpose of determining whether the views of the agency are in accord with 
the program of the President Formal agency statements to Congress are 
supposed to include an indication of the relationship of the matter in ques- 
fion to the President’s program The procedure results in a modification of 
some legislative ambitions of individual agencies and an early death to 
many of their proposals.*' Yet the practice of coordination of such legisla- 
tive urges into a systematic and consistent piogram is only in a relatively 
embryonic form Further development will require a much more tightly 
knit management of the executive branch than has been the custom More- 
over, there is some doubt whether such a condition can be brought about 
until Congress itself ceases to encourage autonomous departmental initiative 
in legislation. 

Inadequate Legidation Absence of cohesion in the legislative program 
of the chief executive — absence m fact of a program clearly designated as 
such— contributes mightily to confusion in the public mind, to submission 
of ill-considered Icgislitnc pioposals, and to poor administration. Legis- 
lative schemes emerging from the departments are often ill-conceived and 
inadequately thought through Not infrequently the scheme worked out in 
a single department raises a variety of questions about its relationship to 
other governmental activities In fact. Congress has to devote a great deal 
of Its energies to the settlement of interagency disputes on issues of no over- 
whelming public importance which might very well be settled within the 
administrative establishment. 

Our ineffective linking of the administrative .ind legislative processes 
has important consequences in the operation of the executive branch. Per- 
haps one of the most significant is the necessity of operating under inade- 
ejuate or inappropruitc Icgislition which hampers or limits administration 
or makes it ineffective or unduly costl) Government igencies hesitate 
to seek modifications from Congress They will rather indulge in im- 
provisations and patiently endure the oddest kinds of legal limitation. The 
reason is obvious They never know what will emeige from the legislative 
mill once it begins to tmn Except for the most important questions on 
which broad public discussion ind understanding m ly be brought to bear, 
the administrative tendency is to limp along on the existing legal basis, 
no matter how unsatisfactoiy it may be. It is regarded as better than to 
arouse sleeping dogs. 

tasec the testmion> of F J Bailej, Chief of the Division of Legislative Reference, Bureau 
of the Budget, in House Committee on the Civil Service, Hearings pursuant to H Res 16, 
pt 2, pp 359-373, 78ch Cong, 1st Scss, 1943 See also Witte, E E, 'The Prcpantion of 
Proposed LegislaUve Meisurcs by Administrattve Departments, ’ m President’s Committee on 
Administranvc Mmigcmcnt, Repoil uitk Speaal Simhes p 361 ff , Wnshington Government 
PnnUng OITict, 1937 
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Incongruity Between Power and Responsibility. The basic fact is that 
we have an institutional system which does not assure that administration 
will have powei commensurate with its responsibility. Take, for instance, 
the following remarks of Senator Connally m 1940 during the considera- 
tion of a proposal to establish a joint congressional committee on national 
defense, whose consent would have been required before the President 
might make expenditures from an emergency fund for national defense: 

I want to perform my responsibility in this crisis or emergency I 
want to fill the place in my country that my countrymen think I should 
fill, and perform whatever duty is laid upon me; but I do not want to 
take o\er somebody else’s function or somebody else’s responsibility 
Gise the President this $100,000,000 He has the responsibility, but it 
we hamper him, if we impede him, if we embarrass him with a smelling 
committee, we lessen his responsibilities He can very easily say, 'I 
undertook, to discharge this function, but every time I sought to dis 
charge it, I had to run up to the Capitol and talk to some Members of 
the House and some Senators who could not make up their minds, who 
delayed, who hindered, and who undertook to interject into the theories 
of the War and Navy Department policies which I did not regard as 
wise or sound.’^* 

Questions of like character are implicit in almost every important legis- 
lative proposal Perhaps one of the reasons why we so often have incon- 
gruity between power and responsibility is that Congress has no routine 
means by which it can hold the executive branch accountable for the exer- 
cise of Its pow'er. A chief executive cannot say to Congress “I refuse to 
accept responsibility for results on the terms imposed by Congress. I resign 
and yield the control of government to the opposition.” Actions of Con- 
gress-keeping in mind that Congress for all practical purposes means this 
bloc, this committee, and even this member — thus are not fraught with the 
danger that its chickens will come home to roost. 

The legislative bloc from livestock-producing states, for instance, which 
succeeds in raising the price of meat, is not likely to be placed m charge of 
distribution and have to cope with the complaints of pioccssors and con- 
sumers The Congressman w’ho succeeds m discrediting the Federal Com 
mumcations Commission is not likely to have an opportunity to demon 
strate that he can do any better in regulating the broadcasting industry 
The congressional group which succeeds in boosting the price of milk will 
not in the normal course of events have to listen to disgruntled urban 
housewives. 

Legislators and Admimstiators. The administrator and the legislator 
move in different environments and are subjected to different influences 
The administrator often derives moral satisfaction from the fact that he 
looks at public issues in a context different from that m which they are 
viewed by the legislator He— so the theory runs — considers issues in terms 

CoNgfcrs/o/ial Rccorrf Vol 86 p 6593 
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of the national welfare, while the legislator views them as they bear on his 
state or district. In this contrast, which contains at least a grain of truth, 
the administrator has no cause for self-congratulation. The difference arises 
from the mstitutional structure. The voters elect their representatives to 
look out for their inteicsts. A Senator from Nevada cannot very well be a 
statesman on the siher issue, just as a Representative from a coal-mining 
district cannot for long neglect the interests of his constituents. Moreover, 
administrators themselves have their prejudices. The Department of Agri- 
culture 01 the De|iartmcnt of Labor and those who manage them are not 
tree fiom bias in the definition of the nauonal interest. 

The interaction betw ecu legislature and administration, with the accom- 
panying division of power, makes it quite difficult to place respunsihilit) 
tor action or inaction The legislator can tell his constituents that he does 
his best to keep the burcauciats from doing so many foolish things. The 
idministrator can assert that he is doing as well as he can with the obstacles 
placed in his path by Congress. And both may be right. 

From the nenspajKis ne may gam the impression that legislators are 
an irresponsible lot, solely concerned with promoting the selfish causes of 
then own districts. The pictuie is far from correct. Every Congress has 
many members who l.ibor earnestly, diligently, soberly, and steadily to pro- 
mote the gener.ll wclfait as they sec it Their activities are far overshad- 
owed 111 the press by the repoits of the animadversions of their more pic- 
turesque or picaicsque colleagues. The heavy routine work of the legislator 
does not produce headlines Wild charges do Thus, criticism by Congress 
of the evecutive bianeh takes on a fanusiie character. Since such criticism 
IS not in faee-to face debate, the most fabulous allegations may be made 
witli no one to question them. 

The more incredible a stoiy, the mote attention it may receive in the 
piess; such is often the editorial sundard of w’hat constitutes news. Nor 
docs the publit receive informative reporting Thus, a news lead may read. 
“ ‘The Washington eoi n policy constitutes a deliberate and calculated effort 
by this power hungij gosernment lo diive the farmers into bankruptcy,’ 
Scnatoi Doakes of Uliana ehaigcd today ‘It is another step on the road to 
dictatorship along which we are being earned. It is what one can expect 
when the Department of Agriculture is staffed with Phi Beta Kappas who 
have never slopped a hog' 

More accurate reporting might make the story read: “The corn policy 
w'as denounced by benator Doakes of Uliana. The Senator, a member of 
the minoiity jiaity, owns three corn faims, comes from a state in which 
corn-growing is tlic piin-ipal industry and will be up for reelection this 
fall. He spoke from a manuscript prepared at the national headquarters of 
the Corn Growers League of which he is a past president. Seven Senators 
were on the floor at the time; they appeared to be unperturbed by his 
remarks.” 
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The continuing and inevitable attempts of Congress to manage the busi- 
ness of administration diffuse responsibility and confuse the public. In strict 
admimstrauve theory there is usually nothing but condemnation for the 
inteiferences of Congress with admimstration— interventions which are 
usually in terms of particular cases or local interests rather than of general 
principle. Congress— the textbooks argue— should hmit itself to action on 
general rules; then the individual cases would take care of themselves. In 
some respects, however, the very fact that lawmakers do criticize and inter- 
vene in specific cases and loc.il situations makes their attacks a valuable 
corrective to administrative generalization. 

It IS sometimes forgotten that ours is after all a huge country with citizens 
living and working under an almost infinite variety of conditions. There 
IS in administration an almost inevitable tendency to i educe action to gen- 
eral rules and to treat all individual situations as if they were alike. Legis- 
lators, in their capacity as ambassadors for their constituents, intercede in 
individual situations and demand adaptation of administrative practices to 
fit the situation. It is not enough to dismiss this function of legislators by say 
mg that they intervene regardless of the justice of the cause of their con- 
stituent. Generali) they have a higher sense of responsibility than that; 
and since they cannot be ignored they may and often do bring about many 
correctives of admmistratise action Wisdom m government is not so much 
the formulation of just, general rules as the making of judicious exceptions 
therefrom'^ 


4 Quest loR Accolm voiLiii 

Selecting Department Heads Legislative supremacy means that the 
lawmaking body has power both to choose the principal executive officers 
and to terminate their services The American constitutional system does 
not formally provide for legislative supremacy The selection and tenure of 
the President arc not determined hy legislative action, although by virtue of 
their role in party affairs Senators and Representatives may make themselves 
felt in the choice of presidential nominees. On the other hand, the Presi- 
dent as party leader is not without influence in the selection of members 
of the House and Senate. 

Nevertheless, once elected, neither the President nor Congress can for- 
mally influence the tenure of office of the other The status of subordinate 
executive officers is different from that of the President. There is a con- 
tinumg effort by Congress to exert control over their appointment and 
tenure These efforts arc based in part on the foimal powers of Congress — 
such as the power of the Senate to confirm presidential nominations to cer- 
tain offices In most instances, however, the legislature seeks to determine 

For extended treatment of the problems touched on here, see Herring, Pendleton, Pren- 
denml Lcadirship, New York Farrar & Rinehart, 1940, Laski, Harold J, The Amenota 
Pnadencs New York. Harper, 1940. 
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the top personnel of the executive branch by indirection. The President 
also has to choose. When two governmental organs attempt to select the 
holders of the same offices, conflict is inevitable 

The power to designate and discharge the principal executive officers is 
probably the most effective means of controlling administration. Both the 
chief executive and the legislature have a variety of devices for determining 
what IS to be done and how it is to be done. However, it is far easier to 
guide the general direction of administrative business by the choice of chief 
officers whose viewpoints are of the desired type Congress wants to in- 
fluence these choices. Its efforts subside and flare up from time to time as 
the general temperature of atntudes toward the chief executive fluctuates. 

In a broad sense, our principal executive and administrative officers must 
retain the confidence of Congress )ust as the ministers in a responsible cab- 
inet system must h.ave the confidence of Parliament to remain in office. 
Ours, of course, is not a responsible cabinet system, nor is it equipped with 
the parliamentary piocedures for expressing confidence or lack of confi- 
dence. Nevertheless, considerations of legislative confidence play a signifi- 
cant part in the selection and continuance in office of personnel at the top 
levels of the departments 

In the selection of agency heads, a long tradition concedes to the Presi- 
dent fairly final discretion in the choice of the members of his Cabinet. 
Spectacular instances of senatorial refusal to assent to such presidential 
appointments merely confirm the genenil rule of presidential finality. Yet 
111 making even these ippointments, the President must be mindful of the 
probable attitudes of Congress toward pmspective appointees. 

Lomei-Level Apporntnunts, Legislative influence on appointments be- 
low the level of the Cabinet is on the whole more potent and more per- 
suasive. The interest of Senators in appointments to positions in the “little 
cabinet” and to top positions in agencies not of Cabinet status has tradition- 
ally been of a patron ige character The desire has been to place m these 
positions persons who have rendered service to the party, and the actions of 
Presidents are ordinarily colored by the same inclinations. Hence, the 
usual problem of reconciling senatorial and presidential preferences has 
been simply that of allocating positions among the various factions of the 
party m a manner to provoke the minimum dissatisfaction. 

When tension over issues is high, however, senatorial influence may be 
exerted to prevent the appomtinent of candidates nith policy views con- 
trary to those held by die dominant coalition in the Senate. Thus, in 1945, 
the nomination ol Aubrey Willums— previously an officer of the Works 
Progress Administration, tormcr administrator of the National Youth Ad- 
ministration, subsequently an employee of the National Farmers Union, and 
regarded by many as considerably left of center— to be Rural Electrification 
Administrator precipitated a heated senatorial debate His competence for 
the job >sas certainly is ideqiiate as that of most candidates ordinarily nomi- 
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nated to fill such offices. The debate was rather on the policy issues implicit 
m the appointment of one of his views. That such debates occur so rarely 
IS an 1 idication of the effectiveness of senatorial influence in screening out 
possibilities unacceptable to the Senate prior to nomination. 

Occasionally, control of the top personnel is achieved in effect by deci- 
sions that deprive particular individuals of control over particular functions. 
Thus, in 1945 when the President nominated Henry Wallace to be Secre- 
tary of Commerce, a measure was imtiated in the Senate to lemove the 
Reconstruction Finance Corporation and its subsidiaries from the Depart- 
ment of Commerce. The southern right wing of the Democratic Party in 
coalition with the Republicans succeeded in preventing direction of these 
important corporations by Mr. Wallace. Although cleavages within the 
Democratic Party were the dominant factor in this situation, the event 
was not without its instructive aspects on congressional-executive relations 
generally. Senator George, the sponsor of the bill of divorcement, stated: 

... I think the vast powers and vast authority gisen [to the Rccon 
struction Finance Corporation] is the strongest possible argument that 
anyone can make for the return, or for the hastening of the return, of 
these powers to an independent agency of the Gosetnment created by 
the Congress and responsible to the Congress. . . . 

I am firmly of the opinion, myself, that as we follow through the 
mobilization period to the end of the war, whence cr it may come, and 
as we also enter into and follow through the rcconeersion period, that 
this direct responsibility ought to be recognized by the Congress and 
ought not to be placed, or continued, in an officer in the executiee branch 
of the Government who is a part of the official family, so to speak, of the 
Chief Executive of the Nation.^'’ 

Attempted Extension of Senatorial Con fii motion , Control by Senators 
and Representatives of appointments further down the administrative 
hierarchy has differed from time to tune with the waxing and waning of 
the spoils system. Our traditions have accorded great influence to Senators 
and Representatives in appointments to the public service. During this cen- 
tury, however, with the strengthening of the merit system, large blocks of 
employees have been removed from the realm of congressional patronage.^^ 
Apart from informal “clearance” of appointments with Representatives 
and Senators, Congress on occasion attempts to broaden its formal control 
by the extension of senatorial confirmation to large numbers of lower posi- 
tions. Thus, under various work relief appropriation acts from 1935 to 1942, 
senatorial confirmation was required for federal appointments as state and 
regional administrators receiving more than }5,000 annually. Scattered statu- 
tory provisions of similar purport were placed in various war agency appro- 

Senate Committee on Commerce, Hearings on S. 375, p 10, 79th Cong, 1st Scss 
Januar> 24 and 25, 1945. 

ttSec the excellent study by Fowler, Dorothy Ganiield, “Congressional Dictation of Local 
Appointmtnw. /o«ra«/ o/ Pofiftw, 1945, Vol 7, pp 25-57 
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priation acts. One act applying to the War Manpower Commission stipu- 
lated, for example, that no one might be appointed at a salary of over f4,500 
save by the President with the advice and consent of the Senate. The actual 
administrative consequences of the requirement of confirmation have never 
been carefully analyzed. Certainly m some situations the result is that a 
Senator may have at least a veto over important admimstrative actions 
within his state. 

The debate in 1943 over a proposal to extend the confirmation require- 
ment to all employees receiving m excess of $4,500 a year illuminates the 
theoretical problems of administration involved in legislative control of 
appointments. Some Senators indicated a desire to prevent abuses such as 
the payment of excessive salaries to unqualified individuals Others thought 
that by having a hand in the selection of subordinate personnel, the Sc '■ate 
might gain a greater voice in the pohcies of administiative agencies. Sen- 
ator Vandenburg asserted that “this is one of the few ways in which Con- 
gress can reach back into the implementing of its delegated powers, and 
have something to say and do by way of limitation of the sprawling 
bureaucracy which is the curse of our present-day democracy” On the 
other hand, the President asserted that the bill “presupposes congressional 
responsibility for the operations of executive agencies” If the power of 
appointment of subordinate personnel were divided between the Senate and 
department heads, he saw a dissipation of responsibility for the success of 
an agency’s program ” 

Removal Powei Control of personnel includes the power to remove as 
well as to influence selection. Congress has no ready and easy method by 
which It can remove officials whose attitudes or policies are not to its liking. 
The power of impeachment is a blunderbuss of no utility The power to 
specify that no funds shall be available for the employment of particular 
individuals has been used in scatteied instances against relatively unimpor- 
tant employees of the executive branch But there is no clean cut method 
by which the legislature can simply say, “Wc have nothing against you per- 
sonally Nor do we question your competence oi your Americanism. Our 
views on what the policy of your department should be are not the same 
as yours You are filed” The lack of workable means for the removal by 
Congress of executive officers is, of course, merely the corollary of independ 
ence of the chief executive— the glory or the fatal defect of the American 
system of government, depending on the point of view. 

Nevertheless, a determined legislature can virtually drive a man from 
office, although not without considerable vituperation and recrimination 
Exposure of corruption and the consequent forced resignation of an execu 
tive officer oceasionally occur Resignations on account of incompitibihty 
either of personality or policy between Congress and an mdividual officer 

l®Sce the analysis by Micmahon, Arthur W, ‘‘Scmtoml Confirmation,” Puhbc Adminis- 
tration Renew, 1943, Vol 3, pp. 281-296 
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are better indications of the fundamental legislative as well as executive 
tendency to seek relationships of confidence. Occasionally congressional m- 
vestigations appear to have as their primary ob)ective the removal of an 
executive officer. That is, the investigation is certainly not designed to de- 
velop legislation; nor is it motivated by a search for corruption. It aims 
to oust an individual whose views arouse the animosity of the legislators 
spearheading the investigation 

Legislative Pressure for Resignation. By its control over appropriations 
the lawmaking body can make an offiaal quite uncomfortable In some 
instances arbitrary cuts in budget estimates are made because of congres- 
sional dislike of an individual, disagreement with his pohcies, or other re- 
lated reasons The pressure is thus on him to resign lest by continuance 
in office he will damage the agency which he heads or serves In other 
cases, by persistent criticism from the floor, by frequent adoption of limit- 
ing legislation, and by similar means an official may be thoroughly persuaded 
that his period of usefulness is ended Congress is most effective in its 
efforts to terminate the services of a parncular individual when it has sup- 
port in the press and the puhhc generally. A common pattern of behavior 
IS that the executive branch attempts to weather the congressional storm. 
Then, perhaps in the wake of a “moral” victorv, a resignanon occurs after 
things have quieted down The formahty of executive independence is 
preserved but the actuality of legislative discharge prevails.^** 

No matter who is President or what the conditions of the time are, 
Congress exerts influence oser the seleaion of the principal administrative 
officers Harmonious relations between the chief executive and the legisla- 
ture do not indicate the absence of congressional participation in appoint 
ments This general condition may only reflect careful consideration of con 
gressional wishes Legislative attitudes become more apparent when differ- 
ences of policy exist between the President and Congress During Democratic 
administrations the conservative wing of the party usually is in a position 
to make its divergent views strongly felt because of its strength in the Sen 
ate Similarly, during Republication administrations the western liberal wing 
of the party makes itself felt because of a hke advantageous position in the 
same body. 

5. Drives Toward Reform 

Of prescriptions to cure the ills of Congress there is no dearth. Hopeful 
souls come forward at moments when they can gain a hearing and attempt 
to market their cures for Congress A massive sales resistance usually meets 
their offerings, which are often based on faulty diagnoses The principal 
error in diagnosis made by reformers is that they approach Congress in iso 
lation from the rest of the government The basic issues involve the struc- 

1 * Stc ihc ptnttrjting case study by Leigh Rfbtrt I> P ilitunns ss Bureiucrit Hatpet s 
Ma^razine Vol 190 Januiry 1945, pp 97-105 
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ture of the entire government rather than Congress alone. They are almost 
invariably associated with the fundamental principle of separation of 
poweis. 

Case for Cabinet Government. Outright adoption of the principle of 
cabinet responsibility has been strongly urged by a few students of gov- 
ernment, but sentiment in support of such a move is not nearly so strong 
as It once was. The British system in its current usages has come to be 
recognized as something radically different from the older conceptions of 
that system. Furthermore, the manner in which it would operate under 
American conditions is quite unpredictable."' 

The transplantation of the cabinet system would deprive us of the 
strength that inheres in the piesidency, and might produce the instabihty as- 
sociated with the French parliamentary system rather than arrangements 
similar to those of Great Britain and the Dominions. Moreover, it would 
necessitate a drastic revision of the working relationships between our two 
legislative chambers and the consequent decline of the strength accorded in 
our federal system to the states with small populations. Whatever our prog- 
nosis of the results of adopting the cabinet system may be, the likelihood of 
such action is remote. We must work out our constitutional problems 
within the framework of the system of separation of powers. As a measure 
of conservative experimentation, we can only suggest that it might be 
worthwhile to try out the cabinet arrangement in one or two states to see 
how It would operate under American conditions. 

The drive for congressional reform has its peaks and its valleys. The 
policies of the Roosevelt administrations in depression and war stimulated un- 
usual agitation among both members of Congress and citizens for a thorough- 
going reconsideration of the function an'' role of Congress. With proposals 
for the puiely internal reorganization of the legislative process, we have no 
conccin here. However, the various suggestions for alterauon of the rela- 
tionships between the legislative and executive branches are of interest m 
throwing light on the general pioblera dealt with m this chapter. 

Ment< of a OiteMon Peuod Reprcsent.itivc Estes Ketauver of Tennessee 
attracted considerable attention by his proposal to introduce a “question 
period,” modeled on British practice, when heads of executive agencies 
would appear before the House of Representatives to reply to questions of 
which tliey had received advance notice ~ Such an arrangement would 
permit members of the Cabinet .ind the heads of other agencies to answer 
criticisms and explain policies Appearance of executive ofEcers before the 
entire House would limit the monopoly of information which committees 

-OScc, for example, the pcrsuasise slud> by Hazlm, Henry, A Neiv Coiuututnn Noui, 
New York Whittlcsej, 19^2 

21 For critical obsen itions see Pnee, Don K , “The Parliamentary and Presidential Systems,” 
PuHic Admtmsiration Reviewj 1943, Vol 3, pp 317-334 

22 See Kefauver, Fstc^, The Need for Betur Lxccutivc Legislative Teamwork m the 

Nitionil Gn3crnnicnt Politiarl ^ trnt* Isr cn 1944 Vol 38, pp 317-325. 
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tend to have of subjects within their (urisdiction This might somewhat 
weaken the committees It is not without significance that many of the 
‘older heads’ within the House — ^those who hold tommiiLcc ehaiimanships 
lid other positions of leadership — were strongly opposed to the Kefauver 
proposal Converseh, the chief proponents of such measures tend to be 
newer members of Congress who have little opportunity to utilize their 
talents because of their lack of seniority 

Legidatwe Committee Meeltnga with Adinwistiatois. A variety of 
other schemes are suggested from time to time to produce a closer liaison 
between Congress and the idministralive departments Thus, it is proposed 
that .ndividuil legislators meet at frequent intervals with their opposite 
numbers in the executive branch to consider forthcoming problems, to in- 
lorm Congress, and to bring the views of Congress to the executive officer 
c iiieerned This 1 ind of arrangement is occasionally formalized for a time 
nv paitieiilar committees 

\\’liile closer relationships between executive officials and legislative com- 
mittees are in some ways advantageous, they also may contribute to the dis- 
integration of administration Congression il committees tend to be en- 
thusiasts for the matters with which they deal The public interest is not 
neeess irih better promoted by givmg, for example the committees on agri- 
culture in cither chamber a stronger voice m the management of the 
Department of kgriculture than they now have 

Leghlatwe Staffi Better staffing of Congress is another favorite attack 
on the problem' This is to serve two purposes to aid the legislator in 
handling his legislative business, and to aid him in handling his constitu- 
ents' business A more or less proftssiomlized class of congressional secreta 
ries has been developed consisting of men and women who “know” Wash- 
ington and who run the errands tint inevitably are the lot of legislators, 
not always unsolicited More significant issues are raised by the need for 
assistance to the legislator in his legislative business 

In the staffing of congressional committees it is sometimes assumed that 
by this means the legislature can do directly rainy things which the execu- 
tive branch should do We cm make ourselves felt — so the speculation runs 
—if we have staff to help us dig into the bureaucracies When intelligently 
used, expert stall can make Congress much more effective However, by 
overstaffing Congress we run the danger of merely setting up anothei 
burcaucraev “on the Hill’ to do a job which, if it is not already being done 
elsevihere, ought to be The contribution of the lawmaker in the govern 
mental process is not in the exercise of professional expertness. If he merely 
mouths what his experts tell him, we lose important values of representative 
government 

for example, HeJler, Robert, Stfcngihemng the Congress Washington National 
Planning \ssociaiion, 1944, Hamilton, Wilton, Blueprint for a Vu’ilc Congress, Ne«/ york 
I me» \I isine Scpicmbtr lU, 1944 
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Mailing Legtsktive Worl^ Manageable. These remarks suggest that one 
of the most important currents of reform is that of drawing the line between 
what the legislative body ought to do and what it ought to demand that the 
executive branch do well. No matter how much staff it builds up. Con- 
gress cannot make all the decisions of government unless we change radi- 
cally the nature of our system. To make its job manageable, Congress 
needs to slough off a mass of mmutiae which now absorbs its time and 
energies. One means by which it might shift a great volume of work to the 
executive branch would be through, adoption of the British provisional 
order system — that is, rules and regulations made by the executive agencies 
would become effective within a specified time unless Congress decided to 
the contrary 

The most notable example of the use of this technique in the United 
States was under the Reorganization Acts of 1939 and 19-45, which empow- 
ered the President to submit so-called reorganization plans to become ef- 
fective unless disapproved by concurrent resolution. Over many subjects, 
this arrangement would actually reserve for Congress more substantial control 
than It now possesses, especially under legislation empowering an agency to 
regulate an industry in “the public interest.” In the exercise of such powers 
executive officers would also often be much more comfoi table if their actions 
were subject to general congressional review The endless criticism for ex- 
ceeding legislative grants of power might be effectively terminated, and 
policy questions which probably ought to have congressional approval would 
not be settled finally by the executive branch, as they now are. 

A recent proposal has been aimed at the establishment of a Joint Execu- 
tive-Legislative Cabinet It would consist of perhaps nine congressional 
leaders and nine members of the executive Cabinet. It would be presided 
over by the President. This arrangement would undertake to maintain 
agreement on the principal lines of policy and legislation. In the event of 
a deadlock between himself and Congress, the President could dissolve the 
legislature and order a new election 

Many variations of the foregoing proposals have been made,“° and the 
entire range of possibilities was explored by a joint committee set up by 
Congress late in 1944-'' There are those who believe that adoption of one 
or more of these schemes would ensure peace and harmony in executive- 

24 See Fmlettcr, Thomas K, Can RefnesentaUve Goternment Do the Job?, New York 
Rcynal i Hitchcock, 19'i5 

26 See the useful surve> in The ReorgamzaUon oj Congfesf, A Report of the Committee 
on Congtess of the American Political Science Association, Washington Public Affairs Press, 
1945 

20 Sec Joint Committee on the Organization of Congress, First Progiess Repott, Sen Doc 
No 36, 79lh Cong, 1st Scss The hearings before the joint committee constitute a valuable 
source of information ibout the workings of Congres Heanngs bcfoie the Joint Committee on 
the OigantzaUon of Congiess pursuant to H Con Res No 18, 1945, 79th Cong, ht Scss 
The committee's final report ippcared as House Report No 1675, 79th Cong, 2d Sess March 
4. 1946 
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legislative relationships. That celestial state of affairs will probably never 
come about because executive-legislative differences often boil down to the 
issue of who will rule. That issue cannot be settled without doing violence 
to the theory of separation of powers, which presupposes that Congress 
and the President share the power to rule. Frittion is inevitable and, we 
might add, probably desirable within proper bounds. Nevertheless, much 
senseless controversy could be eliminated if administrators exerted more 
persistent and more intelligent efforts to keep legislators informed of the 
affairs of state and, in turn, to inform themselves of the views of legislators. 
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Th Formulation of Administrative Policy 


1. Policy Formation and Policy Sanction 

Realm of Administrative Policy. The primary organ of policy sanction 
is the legislature. In the main, it lays down policy in general terms. For 
purposes of effective government such general policy, usually expressed in 
statutes, must he made more specific. This is done by administrative policy- 
formulation as an implementation of statutory directions addressed to the 
executive branch, 

Policy in the latter sense may consist of the determination of a long-range 
work program, such as the number of applications to be processed, surplus 
items to be sold, inspections to be made, projects to be completed, during 
a given time period. It may mean establishing a criterion or standard for 
the guidance of staff thinking in making decisions on recurrent matters 
in the course of day-to-day operations. Or it may mean a highly specific 
decision — for instance, whether a precedent-setting letter should be sent out 
or an important appointment made. In the broadest sense, however, a pol- 
icy question is one which requires an authoritative determination as to 
whether or not a new program or change in an existing plan of action 
should be undertaken. 

Breadth of Policy-Making Process. Formal determination— or final ap- 
proval— of a proposal setting forth what should be done occupies a very 
small segment of time in the process of policy making. This is true es- 
pecially in the case of administrative operations, unless the top administrator 
undertakes personally to review the basis of all decisions he is called upon 
to make, which would create an impossible bottleneck at his desk. On the 
other hand, one mark of a good executive is his ability to decide quickly 
whether more staff work or more thorough planning needs to be done be- 
fore he can intelligently consider a proposed action. Policy questions that 
raise issues about his basic program objectives or the kind of structural 
arrangements and administrative coordination he wants in his organization 
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Will require more of his time than operating decisions, the bulk of which 
he must delegate to his immediate line subordinates 

On either type of policy question, however, regardless of the time ele- 
ment involved, the final formal decision is preceded by an evolutionary 
stage of formulation This begins with the spotting of some concrete needs 
and identification of the problem, leading to investigation and analysis. 
It is earned forward to the point of corrective recommendations, leading 
m turn to formal initiation of the proposed action for review and approval 
or rejection in terms of us implications for existing practices and relation- 
ships Ultimate determination is succeeded by the stage of execution, 
which consists of a dengnation of the individual responsible and the proce- 
dures to be followed for applying the controlling pohey or general plan of 
action m particular cases 

Piompting Role of Management Once the mam lines of program ob- 
jective, structural grouping, and functional coordination have been laid down, 
neither formulation noi execution of policy as i matter of practice is sharply 
distinct from the other. Policy issues are continually arising out of 
problems of execution, and solutions may be initiated at any phase of exe- 
cution New facts, different situations, and changing pressures are con- 
stantly coming up which necessitate decisions by operating officials or else 
require requests for policy clearance or approval of projxised action on a 
higher level ^ A well managed agency properly encourages such suggestions 
from below However, they must be analyzed and reviewed in the wider 
policy perspective to determine whether the proposed measure falls within 
existing policy or whether the policy itself should be modified 

One task of management, therefore, is to establish appropriate methods 
for identifying existing or potential problems, and to provide channels for 
sifting and expediting consideration of policy issues at the most suitable 
agency levels " The determination having been made, it is equally important 
that Its substance and its rationale be quickly disseminated to the whole staff 
and to the public affected by it The case and effectiveness with which an 
agency educates itself ind its public as to Us own jiolicies and any changes 
in them, determines in large measure its ability to dispose of its work with 
ease and effectiveness it operating levels 

Legiilatwe Bans of Admmistraitve Policy On a broader scale, the same 

t As stittd In Lives Wilttr H C and Wilcox Tniicis 0 Oraanirinir the Governmi.iit 
for Participation in VVorld Affairs American Political Science Revieui 1944 Vol 38 p 927 
‘Toreign policies like other policies arc not made at the top They arc an institutional product 
rather than orders issued from ibovc Thn arc submitted in a hundred different wavs through 
staff decisions and recommendations, to be lacilly or explicit]} approved or disapproved 

a The whole process is one of varying degrees of importance Organization consists 
of fixing responsibility for decisions at those pomts where there is appropriate competence to 
make them in terms of experience and perspective ' Blandford, John B , ‘ Coordinating 
Administration, p 94, Pioceedings 28th Conference of the Governmental Research Assoaanon 
Detroit, 1940 Sec also Appltb) Piul H, Big Demoaacy pp 88 91, 120 124, New York 
Knopf, 1945 
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process that goes on in administrative organizations occurs in legislative 
policy-making, except that most of the issues do not arise out of daily opera- 
tions of the legislature’s own staff In a sense, the legislative body acts as 
something hke a board of directors for all administrative agencies, but pol- 
icy determination is divided between it and another political organ, the 
chief executive Both, separately or jointly, determine policy that is binding 
upon administrative agencies 

This division seems to assume two principal channels for policy formu- 
lation- one from the people through their elected representatives; the other 
from administrative officials to the chief executive The interaction between 
these two processes would be relatively simple if the legislature confined 
Its role in policy formulation to approving or disapproving policy proposals 
submitted to it by the chief executive, whether through statutory enactments 
or through the positive or negative exercise of its power to appropnate 
the funds estimated to be necessary for the achievement of stated public 
purposes English-speaking countries, however, have rejected such sim- 
plicity after an historic struggle for control of the royal or executive pre- 
rogative. As a result, the legislature established its constitutional power 
not only to decide whether money should be spent for a public purpose, 
but also to take the initiative m policy making and extend it to defining 
the method, principles, and organization by which that purpose should be 
attained 

Main Division of Responsibility Nevertheless, the scope of governmental 
functions under modern industrial and technological conditions is so vast 
that legislative bodies from sheer necessity have delegated more and more 
responsibility for the content of jxdicy proposals to administrative agencies. 
In these agencies, more technically competent, comprehensive, and balanced 
consideration of the issues is possible than in the atmosphere and procedures 
of large legislative assemblies The magnitude and pressure of public busi- 
ness upon legislatures his forced them to relinquish much of their initiating 
and planning function to the chief executive, thereby enhancing the impor-, 
tance of legislative revicsv and approval of administrative proposals. Such 
legislative review and approval are most effectively exercised in the creation 
or modification of administrative powers,* whereby administrative policy is 
controlled prospectively— in the first instance by basic legislative authoriza- 
tion, in the second by appropriation of funds 

The distinction between legislative and administrative policy does not 
turn so much upon an inherent difference in the content of policy as upon 
the extent to which the proposed innovation or plan of action involves a 
fundamental change in existing pubhc policy. The new program or policy 
will require legislative authorization primarily as it calls for amendment or 
revision of established practices or expectancies around which public feelings 

*See Jennings, W I\or Cabinet Coteinment pp 177 178 London Cambridge Uni- 
venily Press, 1937 
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or economic interests have become consolidated. No satisfactory substitute 
has been found for the educational value of public discussion created by 
open investigation and debate, the safeguards implicit in public hearings, and 
the stability gained by survival of the legislative crucible and the embodi- 
ment of policy in the form of law. The great hazards in the legislative 
process are the distorting influences of partisan forces seeking narrow ob- 
jectives through piecemeal amendment, regardless — and sometimes at the 
price — of the over all plan 

Coordinate Tasks of Legislature and Chief Executive. It is often claimed 
ihat the chief executive is in a better position than the lawmaking body to 
secure expert considcr.nion of policy questions in the light of the complexi- 
ties and conflicts that have to be reconciled However, he has his own 
problems of maintaining personal relationships with the leaders of his party 
in the legislature, appraising the popularity of policy proposals in terms of 
votes, and ensuring cohesion of his party organization Given the multi- 
plicity of policy initiators in the legislature, it is clear nevertheless that he 
has an important and legitimate function on behalf of the whole people 
to state authoritatively his opinion on the substance of proposed policy He 
IS best placed to answer the question of how far policy should be formu- 
lated on the basis of considerations deemed important by the experts in 
getting votes— the politicians— and how much weight should be given the 
factors deemed important by the experts in getting the job done— the 
administrators 

Put in another way, our constitutional system assumes the desirability 
of divided responsibility and rivalry between chief executive and legislature 
As a consequence, the chief executive bears a large part of the burden of 
formulating and explaining the need for changed public policies and for 
focusing the legislators’ attention upon the issues which they should decide, 
as distinct from those decisions which should be left to administrative 
judgment and competence.^ 

2 Fxct Finding iND Discketion IN Administrative Policy 

Delegation of Policy Determination. Much discussion and analysis, 
particularly in legal literature, has been devoted to the legislative delegation 
of rule making power to the discretionary judgment of administrative offi- 
cials No analysis of the technical legal arguments need be made here be- 
cause we shall examine them in a later chapter The present discussion starts 
from the basic premise that a legislative body cannot administer. The prac- 
tical question, therefore, is the extent to which it is desirable for the statute 

^ Cf Goodnow, Frank J , Polttics and Adminutration. New York Macmillan, 1900, 
Schumpeter, Joseph A , Capitalism, Soaaltsm and Democracy, pp 269 302, New York 
Harper, 1942, Watkins, Frederick W , ' Constitutional Dictatorship," in Friednch, Carl J and 
Mason, Edward S eds , Public Policy, p 324 ^ , Cambridge Harvard Dniversitv Press, 1940 
Lmdsag, A D, The Modern Democratic Slate pp 143 146, London Oxford University Press, 
1943, Jordan, Eliiah, The Theory of Legidation, Indianapolis Progress Publishing Co, 1930 
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to prescribe m detail the methods of achieving its purpose. In other words, 
how free a choice of means should be given the administrator? 

The legal question of delegation really goes to the problem of the desir- 
ability of the general policy. The Supreme Court has made it clear that if 
the legislature has the authority to adopt a given program of action or plan 
of regulauon, it may prescribe the method of achieving that program in 
either general or specific terms. In doing so, it is subject to only two major 
conditions, first, responsibility for achieving the public purpose or program 
should be vested in pubbc officials; second, the statutory statement of the 
public purpose should be expressed in terms that are sufficiently clear to 
afford a criterion by which the courts may judge whether the administrative 
policy has a reasonable relationship to the basic statuiory purpose.’’ Assum- 
ing the constitutionality of the legislative purpose, the problem of admmis- 
trative policy-makers is to determine whether the conditions exist under 
which the adopted policy should be applied and what should be done to 
give it effect In these terms, the proper criterion for appraising admimstra- 
tive discretion is the reliability and accuracy of the information upon which 
such determin.itions are based. 

Congress, the statute itself, and functional groups exert pressures which 
in their combined effects upon admmistrators tend to force them to seek as 
complete a finding of the facts, as rigorous an analysis of the relevant issues, 
and as precise a statement of the assumptions and reasoning upon which 
the administrative approach should be based, as can be obtained from their 
staffs. In this view, which holds that as a rule the top official of an agency 
IS intent upon perfoiming his tasks as fairly and effectively as he knows 
how, the principal limitation upon the quality of administrative policy is 
the scope and reliability of the facilities for analyzing and presenting in- 
formation to him He must rely in large measure upon the statement of 
dre issues that his staff presents to him The question, therefore, is how the 
administrator can guaid himself against the pitfalls of subjective preferences, 
based upon supcificial or narrow assumptions as to what information is 
relevant and w hat issues irc important 

Administ! ttUve Contacts uith Ptwate Fact-Finding Gioups. One thing 
the administrator may do is encourage the establishment of contacts with 
private f.ict-finding groups outside of government Outstanding examples of 
these linkages are the informal relationships between the Bureau of Agri- 
cultural Economics and the farmer organizations; the Bureau of Labor Sta- 
tistics and the labor organizations; the Interstate Commerce Commission 
and the Bureau ot Railway Economics of the Association of American 
Railroads; the Office of Education and the National Education Associa- 


5 C/ U. S V Rock Ro3'i1 Coop, 307 U S 533 (1939); Opp Cotton Mills v Wage and 
Hour Administntor, 312 U S 126 (19H) Yikus \ United Stues, 321 U S 4H (1944), 
Corwin, Edward S, TAe Ptesident Office and Powers, pp 111 126, 365 369, New York: 
New ^ork Univcrbitj Pr(.'>s, 1940 Cf jUo bdou Ch 23, The Judicial Test ’ 
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tion; the Bureau of Foreign and Domestic Commerce and industry trade 
associations; the Census Bureau and the American Statistical Association; 
the Bureau of the Budget and the Public Administration Clearing House 
and Its affiliated organizations of public officials; the Children’s Bureau and 
the local councils of private welfare agencies; the United States Public 
Health Service and the American Medical Association. 

Collaborative relationships m plannmg and stimulating research pro- 
grams are unquestionably helpful to both piivate and public agencies, some- 
times developing into well-understood divisions of labor. The mutual inter- 
est of these different bodies in the problems of the same economic grouping 
in the population or the same area of professional concern arises out of 
essentially similar general views of public policy. Administrative policy 
should therefore be on its guard lest the factors of propinquity bring about 
a public distrust of the reliability of the agency’s official judgments, decisions, 
or publications. 

Interagency Use of Staff Resources. A second way of improving staff 
sources of information is to further the formation of technical relations and 
associations with officials of other agencies engaged in the same type of 
work. In the federal government the Council on Personnel Administration 
holds monthly meetings of departmental personnel officers. Another illus- 
tration IS the Division of Statistical Standards in the Bureau of the Budget. 
This unit performs a semiofficial service of a similar character for agency 
statisticians by establishing interagency coordinating committees to handle 
technical problems of program and method Progress and results of the plan- 
ning and coordinatmg activities it sponsors are described in a monthly 
Statistical Reporter’' 

Arrangements such as these are valuable They widen technical points 
of view. They increase professional experience through exchange of view- 
points and information. And they develop support for interdepartmental 
programs and techniques having general pohcy significance as distinct from 
purely jurisdictional bureau centered interest 

Government-Wide Cleat ance of Poltcy Proposals. A third way of placing 
an agency in official touch with external sources of infoimation is exempli- 
fied in the federal government by the procedure of formal consultation and 
clearance of legislative matters and projxised executive orders through the 
Division of Legislative Reference in the Bureau of the Budget.'' Any recom- 
mendation for legislative enactment or report by an agency upon pending 
legislation must be put before the bureau before submission to Congress. 
The bureiu determines what other agencies are affected by the subject mat- 
ter, supplies them with a copy of the pertinent materials, and requests a 

®Sce also Bureau of the Budget, Two Years of P> ogress mier the Federal Reports Act, 
Senate Report No 47, pt 2, 79th Cong , Ut S«5 , Washington, 1945 

^Scc Execume Order No 8248 of September 8, 1939, Budget Circular A-19 (revised) 
of August 1, 1944 
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Statement of their views on it. Having secured the views of all agencies con- 
cerned, the bureau ascertains the relationship of the legislation to the pro- 
gram of the President, and commumcates its finding to the initiating agency, 
which in Its report to Congress must include a statement of the advice re- 
ceived from the Budget Bureau, 

This channel, of course, is not a means of broadening the span of atten- 
tion of a very large proportion of the staff of a department. Formal clear- 
ance procedure represents a very late stage in the interdepartmental nego- 
tiation or exchange of views. “The real consideration of legislative proposals 
in administrative circles precedes, rather than follows, compliance with the 
formal clearance requirements.”" Many pieces of forward-looking legislation 
in recent years have been the result of a vast measure of informal prelimi- 
nary discussion prior to the initiation of final proposals through formal 
channels. Yet the existence of clearance requirements is a real incentive 
to interdepartmental consultation. 

Ensuring Ohpctwity in Staff Recommendations. Personal and profes- 
sional contacts and associations across departmental lines are an important 
means of broadening staff outlook on policy questions. Top administrators 
also have a strong interest in establishing devices whereby they can be 
assured of the accuracy of the facts and the objectivity of statements on 
the issues presented to them for decision. This problem is particularly com- 
pelling when the administrator acts in a quasi-judicial capacity, in which 
he must find out what questions really are at issue and arrive at judgments 
as to what should be done on the facts of specific cases. Such narrowmg of 
the area of decision m specific cases from general arguments to definable 
factors or determinants of judgment is an outstanding feature of the entire 
administrative process It accounts for much of the emphasis on the part 
of regulatory tribun.ils and agencies upon a “fair hearing,” “decision on the 
record,” and “subsianti.ility” of evidence. 

The problem is not restricted to quasi-judicial processes in the specific 
sense, however. Even ordinary administrative orders and acts must be 
based on a careful scrutiny of all the relevant facts. Moreover, all rules and 
regulations prescribing rights or obligations of individuals must be drafted 
on rigorously analyzed assumptions as to the type of situation that is antici- 
pated or planned for. Generalized language is necessary, but trained 
analysis in advance of formal promulgation reduces the apparent generahty 
and ensures application of the rules withm concrete and often quite precise 
limits."* 

In order to create an administrative pattern in which this type of analy- 
sis operates continuously and as a matter of course, the administrator must 

"Witte, Erwin E, "Admmutnitive Agenaes ind Statute Lawmaking," Pabbe Admtnis- 
//fl/ion 1942, Vol. 2, p 119. 

^Thi*; proccs*; appears to conform to the "utilitarian’' method and standard of amving 
at ethical judgments, which has been applied to admin strativc theory by Leys, Wayne A. 
’Ethics and Admimslritisc Discretion,” Public Administration Reitau/, 1943, Vol. 3, p. 10 
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establish machinery for institutional planning and for review of lower- 
level decisions or recommendations.’® This is first of all a problem of key 
personnel, which rests upon a relationship of personal understanding and 
cooperation between the first echelon of subordmates and the top adminis- 
trative authority, whethe- it be a board or individual. Once the personal 
relationships at the top have been established, however, administrative 
planning is properly distinguishable from the review process. 

In formulating new goals of administrative effort, planning draws upon 
all facilities and personal resources in the organization, regardless of lines of 
responsibility The function of review is closely associated with ..xisting 
lines of command, and with the responsibilities of supervisors in scrutiniz- 
ing the quality and quantity of their subordinates’ day-to-day work. In 
complex organizations like the Army Service Forces and the War Produc- 
tion Board of World War II, the two functions may be brought together 
at the top in an over-all review group — the Control Division of ASF and 
the Bureau of Plannirg and Statistics of WPB This will stimulate self- 
analysis and improvement in performance standards as veil as reporting 
methods on the part of operating divisions Both such planning and review 
presuppose thorough fact-finding as a basis for administrative decision” 
On any problem of policy formulation, they rival and supplement each other 
by emphasizing different facts and different approaches to the same prob 
lem for attention at the top Administrative planning should be closely 
tied into budget formulation, from whose planning phases it is indistin- 
guishable 

It should be clear, then, that the admimstrative approach to the problem 
presented by legislative delegation of discretion to achieve a broad objective 
of public policy docs not assume an unfettered choice of means For ex- 
ample, the annual legislative review of appropriation requests provides a 
check The technical nature of the particular issues imposes certain limita- 
tiOi s. The sources of information and devices of coordination available to 
top executives through budgetary and management channels, functioning 
under government-wide standards, estabhsh another set of brakes The 
promotion of criteria of technical competence through interagency staff 
associations, formal and informal, are further important controls of a pro- 
fessional character Finally, the evolution of procedures for ensuring ac- 
curate and fair determination of the facts, including specific recognition of 
the function of internal administrative planning and control, represents an 
advanced form of research-in-action, whose prmcipal defect is the narrow- 

ttt Cf Simon, Herbert A Decision Makmg and Administrative Orgamzation," PuBUc 
Adnuntsmtlion Remen/, 1944, Vol 4, pp 26 29 

It In the words of Follett Miry P , Dynamic Administration p 305, New York Harper, 
1942 I have given four principles of organization The underpinning of these is information, 
based upon reseirch 

C/ Walker, Robert A , The Relation of Budgeting to Program Planning Public 
Administration Reneui 1941 Vol 4 pp 97 107 
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ness of statutory and technical perspective rather than a plenitude of 
“uncontrolled” power. 

A perhaps more understandable source of criticism of ^ministrative 
power arises from less objective factors. It stems from legislative and public 
distrust of the social ideals and political preferences that are imputed to 
certain administrators, or to members of their staff to whom some special 
or iniquitous influence is attributed by outsiders. This problem is important 
enough to deserve special attention. 

3. Ideology and Administrative Policy 

Sources of Ideology. The word “ideology,” as applied to an individual, 
is a synonym for his social philosophy. As an individual proceeds toward 
an integrated personality, he develops a more or less articulate social outlook, 
a world view, which is the resultant of many factors— his family back- 
ground, his educational experience, his occupational status, his human 
wants, his cultural interests, his emotional preferences. The individual’s 
self-awareness in terms of these personality elements, together with the 
formulation of his own objectives and criteria of meaningful living, con- 
stitute his social philosophy. 

In this sense every one has an ideology, with infinite variations in com- 
prehensiveness, hidden contradiaions, and degrees of effective adjustment. 
If he is unwilling or unable to work out his own independent position, he 
finds several ideologies or systems of social interpretation— such as Ameri- 
canism, individualism, liberalism, socialism— competing against one another 
for his attention as the most satisfactory method of explaining the facts of 
a complex world. The danger of all ideologies is that they may become 
substitutes instead of instruments for thinking. Since some explanation is 
essential to his own sense of personal security and adjustment, the individual 
is apt to develop deep-seated emotional attachments to his own interpreta- 
tion. Conversely, he may come to exhibit violent resentments of “alien” 
ideologies which threaten the security or stability of his own conception of a 
desirable world.’^^ 

Ideology of Political Office. In democratic politics, there is a rough 
connection between the personal ideology of the elective official and the 
means of holding him to account for his acts. The political officeholder’s 
ideological problem consists of his ability to identify his preferences — or, if 
comprehensively thought through, his philosophy— with the objectives that 
a majority of the voters in his constituency will support at the next election. 
In administration, however, this type of ability is in demand only at the top- 
policy level, where a relatively thin layer of political officeholders is super- 
imposed upon the permanent staff to bring about changes in policy when 

13 cf. Lasswcll, Harold D., World Politics and Personal Insecurity, Chicago; UjUTcm^ 
of Chicago Press, 1934; Minnheim, Karl, Ideology and Utopia, ch. 3, New York: Harcourt 
Brace, 1936; Becker, Carl, Netv Liberties for Old, New Haven: Yale University Press, 1942. 
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control of government changes hands. The man at the head of an agency 
with the ability to gauge public opinion and to attract popular support 
must learn how to use his permanent staff, who possess vastly more techm- 
cal information and experience than he. His administrative )ob is to guide 
and lead his managers and techniaans m the direction in which he wants 
them to go. 

Admtmstrattve Ideology. In contrast to the qualifications of a political 
officeholder, those of the permanent administrative officer are experience, 
training, and ability to get a job done— that is, to plan and direct the per- 
formance of a program of work within policies and under conditions more 
or less broadly defined by law. Legal authorization imphes that the func- 
tion or program is of continuing value or service to the public, regardless of 
changes in political office. While statutory poliaes and conditions should be 
adjusted in the light of experience to changing public opinion, the rate of 
legal adjustment and administrative change is relatively slow. 

Hence administrative employees, mcluding those attached to top levels, 
are always faced with a possible conflict between their own preferences and 
the opinions of the public, the legislature in whole or in part, the chief 
executive, and the political superiors to whom they are responsible. A 
great deal of latitude in expression of personal views may and should be 
permitted insofar as raising policy questions is concerned. However, once 
the decision has been made, the subordinate must be held responsible by the 
superior for performing his duties along the lines of the policy laid down. 
The ideological problem of permanent public servants therefore consists 
not only in the barriers and resistances imposed by layers of authority above 
them, but also m their acceptance of the frustrations implicit in the slowness 
with which constitutional democracy moves. 

Intellectual Flexibility and Emotional Stability. These conditions im- 
pose two important qualifications upon permanent administrative officials 
who by virtue of their positions or abilities recommend, review, or on their 
own level approve policy decisions. One is mtellectual flexibility; the other 
is emotional stability. The stresses and strains involved in making the 
necessary personal adjustments are so great that there is a strong tendency, 
particularly on the part of personnel in intermediate grades of responsi- 
bility, to escape them completely by shunning policy questions. This ten- 
dency may be reflected in a negative atutude toward new suggestions or 
unfamiliar ideas. Or, it may result in a refusal to take a position except 
in accordance with established routines or express instructions from a supe- 
rior. Moreover, those who do succeed in adjusting themselves to the 
flexibility requuement are in danger of falling into opportunism and abdi- 
cating their personal conviction. 

The question is one of great difficulty because of the strains imposed 
upon both intermediate planning and supervising staffs and the top admin- 
istrators. The latter, in their preoccupation with personalities and political 
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considerations, tend to dismiss the importance of technical disagreements 
between staff on problems which overlap several responsibilities or fall 
partially outside the ageney’s bailiwick. In short, the administrator who 
encourages initiative creates conflict in his organization. Under these con- 
ditions, to him the paramount desirability often appears to be whatever 
policy decision offers the best chance of enabling the organization to stick 
together— the “good of the service” doarine. 

Effects of Ideological Orientation. At its lowest extreme, the need for 
organizational solidarity may stifle all initiative apart from uniformity with 
the “party line” of the group closest to the agency head. In its higher mani- 
festations, organizational unity encourages objectivity of judgment and the 
raising of policy questions on the assurance that existing policy is fully 
carried out. As a corollary, this solidarity proscribes special favors for special 
groups or individuals inside and outside the organization. At the same 
time, such a drive for unity places a large responsibility for policy coordina- 
tion upon the agency head and his immediate associates, because once their 
authority has been subdivided, differences over policy questions among them 
must be disposed of in terms of the prestige, self-respect, and pride of every 
member of the administrative subdivisions involved. 

Administrative ideology, therefore, presents a very complex problem in 
social psychology. Immediately and concretely, administrative policy is 
to a large degree a matter of personality and personal relationships between 
the agency head, his own staff, and the first level of operating subordinates. 
Ex officio, so to speak, the understandings and commitments of this group 
determine much of the course of administrative policy. In personnel 
changes at these levels may be sought the significant clues to shifts in the 
direction of policy. However, the ability of top management to do its job 
in achieving the purpose of the organization as a whole depends in turn 
on the sense of contribution, accomplishment, and participation on the part 
of the working groups all the way down the hierarchy. In the face of the 
explosive problems generated by social idealism, personal will-to-power, 
and simple demands for a sense of job satisfaction by men working in 
groups, it is not surprising that outsiders get the impression of powerful, 
anonymous influences which are feared because they are not understood. 

4. External Influences and Administrative Poucy 

Impact of Interest Groups. Legislative relationships are, of course, not 
the only external influences which administrative policy-making must take 
into account. Organized pressure groups are well aware of— -and some- 
times responsible for— the delegation of discretionary powers to government 
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agencies. These groups maintain an ever-watchful eye upon admimstrative 
decisions affecting their own purposes and programs.” 

Their influence is exercised through requests for information; demands 
to be heard at formal hearings; their ability to create an extremely un- 
favorable atmosphere of publicity for the agency; and a negative power of 
refusing to cooperate with administrative officials. Over and above pres- 
sure tactics, however, as was pointed out m an earlier chapter,’^'^ group or- 
ganizations have secured considerable recognition for a valuable consulta- 
tive role through which, in various forms, they may participate in the 
formulation of administrative policy. 

Public Relations. Public relations, not only with legislative bodies and 
organized groups but also in terms of informing the press and the general 
public of the work and accomplishments of an agency, have been accepted 
in recent years as an essential element in administrative pohey.^® While the 
general function of a public-relations officer is one of public information, his 
influence extends to the problem of how a complicated, technical policy-de- 
cision can best be explained to the lay public. Sometimes he may have to 
propose the modification of a policy in order to secure better understanding 
and a more favor.ible public attitude toward the agency. 

Beyond its decisions m particular cases, the long-run task of an admin- 
istrative agency is a public relations problem. The )ob is to transform a 
public policy, which originally is only a string of w ords in the statute book 
or m a directive, from a purely verbal expression into a pattern of public 
acceptance Such acceptance must include an expectancy as to the activities 
of officials responsible for putting the policy into effect. In this broadest 
sense of public relations, the long-run justification of an administrative 
agency— particularly in the regulatory field— will depend in large measure 
upon Its success in establishing a favorable reaction to its basic policies and 
Its normal methods of operation 

Issues of Legality. Since government agencies function m pursuance of 
law and are controlled through forms of law imposed by the courts, legal 
considerations are an important factor in administrative policy-making. 
Many agencies have a continuing problem, however, in clarifying for them- 
selves the proper role of legal advice. The term “administrative law” may 
be said to include the legal rules controlling administration, the written 
letter of the policies developed for or by administration, and the procedural 
forms through which administrative acts secure legal effect. One or the 

Cf Hcrnnf Pendleton, Public AdmmsuaUon and the Public Inteicst, New York 
McGraw Hill, 1936 Crawford, K , The Ptessure Boys, New York Vikmg, 1939, McCune, W , 
The Fatm Bloc New York Harcourt Brace, 1943, Blajsdcll, D C, Economic Power and 
Political Ptessures, Monograph No 26 of the Temporary National Economic Committee, Wash- 
ington Goicrnmcnt Printing Office, 1941 

15 c/ Ch 14, “Interest Groups in Administration” 

14 c/ McCamy, James L, Goiernmental Publicity, Chicago* University of Chicago Press, 

1939 
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other of these highly important aspects of the administrative process has upon 
occasion been used to justify the notion that legal considerations— that is, 
those proposed by lawyers— should dominate in the deieiminatiun of sub 
stantive policy and likewise in the entire process of administrative investi- 
gation and review 

Tar^ of the Agency Lawyer For example, in the early wartime history 
of the Office of Price Administration,” virtually a dual legal-administrative 
structure was established A legal adviser reporting to the general counsel 
of OPA was attached to each important level of authority m the Price 
Department To require legal consultation may not appear to be an onerous 
obligation However, when it is construed by either the operators in the 
line of command or the lawyers, or by both, as a division of administrative 
responsibility, a truly perplexing situation arises Simdarly, at higher policy 
levels operating executives tend to resent the views of the chief legal counsel 
on policy proposals unless these center on questions of authority, adequacy 
of analysis of the legal issues; accuracy of the facts upon wbch the proposed 
determination is based; and propriety of the form and procedure in which 
action IS to be taken 

Of these four categories, questions of authority afford perhaps the least 
numerous though the most irritating opportunities for participating in policy 
discussion In administration, the most sought-after advice i elates to the 
questions “What should be done^" and “How can this be done?" It is a 
great temptation for the lawyer, particularly if he is able and aggressive, 
to overextend his sphere in initiating policy on administrative matters In 
most situations he will contribute to internal administrative unity and im- 
proved public relations if he raises his policy ideas and legal questions 
reasonably close to the final point of determination In so doing, he will 
make his influence less questionable and secure more respect for the con- 
siderations that fall into his primary responsibility for litigation before the 
courts and proper deference to the citizen’s procedural interests 

Dynamics of Administi attve Policy Matting All of these external factors 
are dependent upon one another In more than one way they are involved in 
most pobey determinations, with their importance varying from problem to 
problem Giving each factor its proper weight is the function of adminis- 
trative judgment Policy decision m administration is not an isolated act 
of top officials; it is not a legalistic interpretation of an hypothetical legis 
lative intent; nor is it the exercise of unfettered power to steer a course 
according to the administrator's political preferences or social prejudices 
Rather, it is the result of an interplay of many forces and many brains 
brought to a focus by the coordinatmg direction from the administrator. 

Sec Pruefer, C H , “Dual Responsibility under a Single Head," Public Admimstraston 
Review, 1943, Vol 3, pp 59 60 Cf in general Morstcin Marx, Fntt, “The Lawyer’s Role m 
Public Administration,’ Yale Lew Journal, 1946, Vol 55, p 498 § 
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His IS the responsibility for reconciling political and legal factors with the 
factual analyses and technical recommendations of his staff. 

The dynamics of administrative policy-making aie therefore not readily 
captuied in any simple p.ittern of thought. The least realistic view is that 
of .ulmmistiatnc policy emerging straight from the administrator’s autono- 
mous decision. The gifted executive, it is true, will be able to sense the 
need for polity shifts as well as the weaknesses in existing policy through 
his grasp of the work of his organizauon. Even then, however, he will 
combat any tendency on his part to come forth spontaneously with specific 
remedies Instead, he will be guided by personal “hunch” to probe into the 
m.itter in conversations with his immediate associates, and on tins basis 
determine specific assignments of an exploratory character addressed to ap- 
propriate staff units or line officials. Their preliminary work in turn will 
furnish the basis upon which the particular problem can be discussed a 
second time w ith better insight on the top level. 

Far moie often aie policy proposals initiated, not by the administrator 
himself, but by those much further down the line w ho see the issues in con- 
crete terms in the course of their day-by-day activities. A field office chief, 
for instance, may grow aware of the operating inadequacy of a given policy. 
He m.iy have informal ways of checking his oivn reactions with those of 
other field officers in his region. He is also m a position to take into ac- 
count public attitudes in his area expressed to him in various ways, includ- 
ing occasional lunches with local spokesmen of his agency’s clientele and 
other interested groups. Through his reporting relationships with the 
regional diiectoi, he has an opportunity for enlisting the latter's interest. 
Again, a broadening of relevant considerations is apt to occur when the 
emerging proposal and the substantiating facts are mulled over in the re- 
gional office, or perhaps placed on the agenda of some periodic mcebng of 
all field officeis held by the regional head. As the matter moves up the 
line. It IS likely to reach the departmental level m the context of an indi- 
vidual bureau responsible for defined aspects of the agency’s progiam. 
Ordinarily, the bureau chief will first assure himself of the thoughts of his 
own key people. Only thereafter will he draw other bureaus or staff units 
into consultation. 

Perhaps the bureau chief wdl have sufficient standing before the legis- 
lature to take the initiative in sounding out some of the more important 
figures on the legislative committee that is primarily concerned with the 
agency’s activities. He may thus be able to ascertain in advance the diift 
of legislative attitude. He may also seek the views of interest-group head- 
quarters, either through formal consultation or in off-the-record conversa- 
tions. In all of these stages there occurs an enrichment of thought and a 
sounder appreciation of the realities surrounding the policy proposal. Such 
realities may well include gradually sharpemng disagreements among di£- 
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ferent interest groups, among different bureaus, among different legislators, 
and among different staff officers. 

Administrative gams to he secured by action on the proposal would 
have to be balanced carefully against the potentialities for internal and ex- 
ternal conflict. In many instances, no doubt, the proposal is shelved before 
It goes any further. In other instances, the sponsoring bureau chief will 
grow convinced that a fuller exammation of the facts and of possible alter- 
natives to the proposal is required. Such exammation may involve extensive 
study by a particular staff unit m the agency, perhaps in cooperation with ex- 
pert staffs m other agencies and on the level of the chief executive, or with 
private groups having research facilities or other resources of their own. In 
still other cases, the matter will resolve itself m terms of an opinion of the 
legal counsel of the agency— negative or positive; and it the latter, with 
or without significant qualifications. 

All of this IS merely the preliminary stage of preparing the ground for 
action on the administrator’s level. When and if the matter comes up 
before him, it will usually be clear whether legislative changes must be 
sought or whether the issue can be disposed of through executive order or 
by the agency itself under its statutory authorization. The administrator 
must assure himself of the comprehensiveness of vision that should support 
the proposal. His immediate staff aides will help him to determine whether 
the recommendation makes due allowance for an agency-wide or even 
government-wide point of view, or whether it tends to overplay the insti- 
tutional interest of one particular bureau or one particular function en- 
trusted to the agency He may decide to yield in this individual instance 
to what he must recognize to be an att of bureau self-promotion— simply 
because he is aware of the pohtical strength of the sponsoring bureau in 
terras of its outside support. In any event he will have to alert his public- 
relations staff for the impending action. 

Then, before he takes action he may want to bring together once more 
the leaders of interest groups, perhaps in order to achieve a more satis- 
factory compromise among them or to win additional support through 
measu ed concessions to opposing interests If he docs, he may on occasion 
find It desirable to drop the proposal because of growing fear of public 
controversy. Conversely, it is also conceivable that for reasons of personal 
conviction or personal working relationships with individual legislators, 
other agency heads, or important interest groups the administrator will veto 
the proposal notwithstanding a climate of wider support. Furthermore, 
his thinking will be affected by his own anticipation of the reaction or the 
needs of the chief executive. 

If the policy proposal requires for enactment an executive order, the 
admimstrator must give thought to the kinds of resistance or opposition he 
may run into when the drafted order enters the process of top-level clear- 
ance. In the face of a serious chance of conflict on this level he would have 
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to raise the question of whether he should first discuss the matter with the 
chief executive or present it in a cabinet meeting. Here again, reconcilia- 
tion and adjustment will have to be worked out; and the ultimate product 
of the long chain of transactions may look quite different from anything 
the field office chief had in mind when he made himself the snowball that 
set off the avalanche. 

This much is clear, however. Administrative policy-making is ordinar- 
ily not reduced to any single action either of a homogeneous bureaucracy 
or of the responsible administrator. It is more in the nature of a conglom- 
eration of agreements among a large variety of groups— agreements suf- 
ficiendy widespread and substantial to outweigh remaining unresolved 
conflicts. It is a process that necessarily in most instances moves slowly, 
but proportionately moves more surely. It is also one that operates at a 
relatively high rate of mortality of policy proposals. With all that, it is no 
less an approximation of community consensus than is the legislative process, 
and it is subject to the same irritadons and handicaps. 



CHAPTER 



Government By Procedure 


1. The Nature and Limitations of Procedure 

Meaning of Procedure. In the hectic early days of one of the great war 
agencies of World War II, the handling of correspondence was so cumber- 
some and slow that often tempers reached the blazing point. A well-known 
management analyst, brought in to help treat the agency's growing pains, 
made a study of the routine steps in dealing with a simple letter from the 
time it reached the office until the equally simple one-paragraph reply was 
mailed. A very unusual but dramatic “flow chart” was prepared, using 
a thirty-yard strip of wrapping paper and— symbolically— festoons of red 
tape to indicate the tortuous movements of the correspondence, step by step. 
As a result of the study, replies were speeded and manpower and materials 
were saved, chiefly through the introduction of standardized procedures to 
deal with routine inquiries. 

This incident serves to illustrate some of the matters that are the subject 
of our discussion here — such as the relationship of procedures to staff morale 
and “public relations,” and the value of specialization in the analysis and 
creation of procedure. 

Administrative procedure, broadly defined, is the prescribed or custom- 
ary way of working together in the conduct of an organization’s business. 
Procedure thus has three distinguishing features. The first is the repetition 
of transactions in a prescribed or customary fashion. The second is the 
coordination of various efforts into a larger whole. The third is purpose: 
to maintain the organization in operation and achieve its goals. 

Role of Procedure. The essential role of procedure is well epitomized 
in phrases that Walter Bagehot coined for another purpose— “the hyphen 
that joins, the buckle that binds.” Aside from leadership and cooperation, 
it is procedure that knits an organization into a whole and keeps it a going 
concern. It is procedure that governs the routine internal and external 
relationships— between one individual and another; between one organiza- 
tional unit and another; between one process and another; between one 
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skill or technique and another; between one function and another; between 
one place and another; between the organization and the public; and be- 
tween all combinations and pcrmutanons of these. It is by means of pro- 
cedure that the day-to-day work of government is done — ^mail sorted, routed 
and delivered; deeds recorded; accounts audited; cases prosecuted; protests 
heard; food inspected; budgets reviewed; tax returns verified; data collected; 
supplies purchased; property assessed; inquiries answered; orders issued; 
investigations made; and so forth endlessly. 

Procedure, properly applied, allows specialization to be carried to its 
optimum degree and effects the most efficient division of labor. Procedure 
not only divides labor; it also divides — ^and fixes — responsibility. Procedure 
thus IS a means of maintaining order and of achieving regularity, continuity, 
predictability, control, and accountabihty. It is a means of maximizing con- 
trol of the subjective drives of an organization’s members, of assuring that 
their official actions contribute— and, if possible, that their private loyalties 
conform— to the organization’s objectives. From a general political angle, 
procedure ensures equality of treatment — a value of great significance to the 
citizen 

Procedure is not a unique feature of public administration. It is a con- 
comitant of all organized activity, and many procedures are equally usable 
by private administration or public adtmmstration Private as well as pub- 
lic “red tape” can be time-consuming and annoying to those affected, as 
any one can testify who has tried to exchange a purchase without a sales 
slip or to cash a check without “proper identification.’’^ 

Piocedttrei as Lati,s of Actwtly. From one point of view, an organiza- 
tion’s procedures may be regarded as a body of “law” applying primarily 
to Its members, but also m varying degree and manner — depending upon 
the organization's authority and activities— to persons outside. More than 
analogy is involved To the extent that procedures are prescribed by con- 
stitution, statute, and court decision, they are law in the full legal sense 
and they are enforceable as such Most procedures, however, are only modes 
of conduct devised by the organization to regulate the working relations 
of Its members While these modes of conduct must, of course, be consonant 
with law, and while in the case of public agencies their ultimate purpose 
may be to give effect to law, they are not generally law m the technical 
sense. The sanctions for their enforcement are primarily administrative. 

As with law, procedure may be either wntten or unwritten. Large and 
well-developed agencies have spcciahzed procedure-issuing organs and put 
forth a large volume of written procedural materials. Small and rudi- 
mentary organizations may rely heavily upon unwritten custom. In any 
organization, large or small, custom and current conceptions of adminis- 
trative right and wrong are very important. Some wntten procedures, just 

tpor an interesting comaanson o£ public and private “red tape,” sec Appleb), Paul H, 
Big Democracy Ch 6, New York Knopf, 1945 
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as some laws and ordinances, are honored chiefly in the breach, though 
they have been prepared in the proper manner and duly signed by the 
highest authority. They may be so poorly written that they are not read 
or understood; or so unrealistic that they are not taken seriously; or they 
may be contrary to prevailing notions of administrative morality and in- 
capable of enforcement. Conversely, some procedures may become well- 
developed by custom and be followed religiously without being committed 
to paper — cither through neglect or because to do so would not be politic. 
“Standard operating procedure" is not necessarily set forth in a manual. 

Again as with law, procedure is laid down at various levels. An orgam- 
zation may prescribe procedures applying to itself as a whole or to any 
or most of its component parts. Conversely, organizational units generally 
may adopt any procedures that are reasonable and not in conflict with law 
or with procedures set forth by a superior authority. The structure of pro- 
cedures in a large organization thus resembles a child’s set of nested blocks. 
Accordingly, the “man at the bottom” operates under several, perhaps many, 
layers of procedure. Lest this be regarded as cruel, let it be said that unless 
he IS an oversensitive individual he is bkely to become accustomed to his 
burden, and even to cherish it as something peculiarly his own. 

Procedure as Physiology of Organization. From another point of view, 
procedure may be looked upon as the “physiology” of organization. As such 
It IS not separable, even in concept, from considerations of formal organiza- 
tional structure. Anatomy and physiology are but different aspects of the 
same thing: structure is meaningless without functions, and function is 
impossible without structure. Organizational structures are defined ulti- 
mately in terms of procedures— “shall be the function of,” “shall report to,” 
“are responsible for.” And in turn, procedures are geared to organizational 
structure — “upon receipt from the Administrative Division." “shall forward 
to the appropriate district office,” and so forth. 

Organizations arc structures of relationships between skills. Procedure 
brings the structures to life. For highly developed professional or scientific 
skills, procedure performs the function of uniting them with an organization 
and Its purposes It docs not, howevci, substantially ,iffci.t or reach into the 
skills or techniques of professional and scientific personnel. The prepara- 
tion of a legal argument, the treatment of a plant disease, or the analysis 
of food for selenium traces are governed for the most pTil by rules outside 
the realm of administration. In descending the scale of spaializcd skills, 
however, this tends to be less and less true. Eventually a point is reached 
at which administrative procedure merges with whatever specialized func- 
tion the individual may perform. Such operations as sorting, packaging, and 
loading are subject in their entuety to well-developed techniques of proce- 
dure analysis and improvement. 

Procedure as Institutional Habit. In still another aspect, the procedures 
of an organization may be viewed as its “habits.” Habits are the repetitive 



384 


GOVERNMENT BY PROCEDURE 


acts that in large measure express and affect the personality and character 
of an individud. Procedures are the repetitive acts that in large measure 
manifest and shape the personality and thaiacter of an organization. Both 
habits and procedures toutinize and stabilize day-to-day existence, contribute 
to the achievement of immediate goals, and release energies to deal with 
what IS novel or “higher.” 

As It has Its characteristic merits, habit has its characteristic disadvan- 
tages, and It IS here that the chief limitations of procedure emerge For 
not only are procedures analogous to habits, beyond that, to an individual 
participant a procedure becomes largely a habit or senes of habits, physiologi- 
cally no different from habits developed in private life Thus a cleik. whose 
role in a procedure is to soit and route certain documents develops patterns 
of mental and muscular coordination that are second nature. 

The disadvantages of habit he in its propensity to engross the whole 
individual The repetitive acts yield psychological and physiological satis- 
factions, and the habits become ends in themselves and substitutes for 
thought instead of aids to thought A “cake of custom” develops and 
hardens, hindering adaptation to changed circumstances. It is a common 
experience to encounter a human being or an organization that is now 
only an animated antique because habits or procedures were allowed to 
become ends in themselves instead of means to ends 

The manifestations of procedural hardening of the administrative arteries 
are undesirable in themselves and dangerous to the life of the organization 
Constant effort is needed to obviate this deterioration By its very nature, 
procedure limits initiative and narrows discretion Unless the individuals 
concerned are more than ordinarily vigorous and resourceful, aware of the 
role of procedure and trained in its analysis, procedures— even excellent 
ones — exact a toll 

Some victims of procedure, feeling their ambitions unsatisfied and their 
egos suppressed, adopt the tactic of passive resistance They develop a 
“waiting for orders” outlook, and pull only enough to keep the traces taut. 
Others make a false vutue of what appears a necessity by developing a 
Cult of Procedure Unsure of their position, uninformed about the signifi- 
cance of their function in the whole procedural system, they magnify their 
task far beyond its intrinsic importance Then own procedural role becomes 
a Thing-in-ltself, a monstrous defense mechanism Procedure is turned 
into a weapon to ward off the criticism of outsiders— ignorant intruders who 
do not recognize the preeminence of Procedure Woe betide the soul, inside 
the organization or out, who slights or fails to live by Procedure I 

Still others, at once sophisticated about procedure and indifferent to the 
ends It IS designed to serve, will use it as an army uses fortifications, either 
as a base for attack or a situs for defense If action or inaction serves their 
interests, they either will find a way to fit it within the letter of the pro- 
cedures or they will circumvent or violate them But if they are faced with 
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an action they personally find disagreeable, even the minutiae of procedure 
will be used to strangle and kill. 

2. Procedures and Public Administration 

Rule of Law. Although procedure has generic qualities that do not differ 
whether the organization is public or private, the objectives of pubhc 
administration and the conditions under which it is carried on create spe- 
cial procedural functions and problems American public administration 
aims at the accomplishment of broad, diverse, and often intangible objec- 
tives while working within the framework of one of the most complex 
legal systems of any modern state. It does this over great spaces — in the 
midst of a large, heterogeneous, and in part unsympathetic population; and 
in interrelation with an economic system of unparalleled intricacy. 

The broad, diverse, and often intangible objectives of public administra- 
tion are in large degree set forth in the statutes creating and instructing 
particular agencies However, m pursuing the objectives laid down in its 
basic statute an agency is motivated and guided not only by the statute 
Itself As a governmental entity, its actions are conditioned by many other 
legal provisions which in one way or another apply to it. These provisions 
are many because the constitutional-legal system of America is of great 
complexity. 

The fundamental significance of our complex legal system for actions 
which affect the public lies primarily in the idea of the “rule of law” — the 
idea that governmental actions may not be arbitrary but must proceed from 
and be consonant with lass This general idea has been imbedded in the 
traditions of Western civilization for many centuries and is by no means 
a unique possession of America. However, a number of factors have com- 
bined here to give it a full and elaborate institutional and legal embodi- 
ment — so full and elaborate that sometimes the ends of justice may seem 
obstructed by it. The relationship of public administration to the rule of law 
IS the subject of many volumes It is not the present subject of discussion." 
Here, it is sufficient to note some of the chief features m the pattern of 
conformity required of public administration, and the role of procedure 
in achieving that pattern. 

Every administrative act — national, state, or local — must conform to the 
Constitution of the United States as interpreted by the courts, ultimately 
the Supreme Court State and local admmistrative acts must, in addition, 
accord with the constitution of the state and the organic law of the com- 
munity concerned Not only must administrative acts be in harmony with 
constitutional provisions; they must also be in accord with the laws which 
have been enacted pursuant to the constitution concerned. 

^ For a review of this subject and a guide to the literature of the field, see Peonock, J. 
Roland, Admtnutrauonand the Rule of Law, New York Farrar &. Rinehart 1941. See also 
below Ch 23, 'The Judicial Test ” 
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Safeguarding Liberty and Equality. The Constitution of the United 
States and those of the states individually, and many of the federal and 
state laws, contain provisions designed to safeguard citizens from unjust 
and arbitrary actions — that is, to assure the “rule of law” in its moral 
content, in its substance. What is the moral content, the substantive mean- 
ing, of the rule of law? A brief answer may be made: liberty and equality. 
A: to hberty, federal and state constitutions and laws are studded with pro- 
visions seeking to guarantee that certam impositions shall not be made 
upon individuals by government action, or that if they do happen they 
shall happen only in a certain prescribed manner, by “due process of law.” 
Examples are the provisions guaranteeing freedom of expression, or the 
rules of court procedure designed to safeguard the rights of those accused 
of crimes. As to equality, constitutions and laws are likewise replete with 
provisions seeking to make sure that all persons shall be treated equally 
by government; or that it classifications aie esubhshed these shall be rea- 
sonable with treatment equal within classes. Thus there are provisions 
securing for every one “equal protection of the laws." 

These limitations upon administration aie political as well as legal. It 
IS not only that the ideas of liberty and equality are anchored in the laws. 
They are also deeply ingrained in our national psychology and are hence 
a political force to be reckoned with. Public agencies aie often not free to 
take expeditious actions or to make distinctions in treatment that are within 
the requirements of the law — ^and that a private concern would take without 
hesitation. The reason is that to do so might raise a hue and cry of 
“dictatorship” that might imperil the very existence of the agency. 

The ways in which procedure serves to ensure that the requirements 
of the “rule of law” are met are manifold. Probably most prominent are 
consultation and review in their various forms. Consultation — intra-agency, 
interagency, and extragovernmcntal — ^in proper procedural form goes far to 
make certain that regulations and decisions are both legal and politic. Pio- 
cedures for administrative review of protested actions are constantly being 
improved and lessen appeals to the courts. Procedures for internal review 
of correspondence, orders, and other official documents often take an undue 
toll of time and temper of personnel. Yet, adequately safeguarded by limi- 
tations on types of review and on lime for review', “clearance” performs an 
invaluable function in contributing to administrative legality and propriety. 

legislative Piesciiption of Piocedme In seeking to assure that adminis- 
trative procedures arc consonant with and adapted to serve the ends of 
constitutional government, American legislative bodies often prescribe pro- 
cedures in gi eater or lesser detail, rather than leave the matter to the dis- 
cretion of administrators. Legislation may, for example, direct that an 
agency issue orders only after consulting with the affected individual or 
group, or provide a review only for certain types of contested decisions. 
Of necessity, however, such procedural instructions are set forth in phraseol- 
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ogy less subde than the facts that confront the agency. There is a large 
area m which the agency is "on its own” in devising procedures for 
achieving its particular objectives within legal and political limits. A con- 
siderable hmitation of this area of option has been attempted by the Ad- 
ministrative Procedure Act of 1946, about which more will be said in a 
later chapter 

In the case of regulatory agencies, the creation of procedures is of speaal 
significance because the procedures followed affect the “substance” of law 
m spelling out the rights and dunes of individuals Often, in fact, it is 
only through procedures that the intent of the basic statute with respect 
to particular conditions is manifested In the statutes governing regulatory 
agencies, even when carefully drawn, we find rather broad criteria of action, 
such as "public convenience and necessity,” “fair and equitable,” or “unfair 
methods of competition " Criteria like these are translated by administrative 
determination into specific substantive lulcs or decisions— that is to say, 
rules or decisions to the effect that certain categories of persons or enter- 
prises may or must t ike or refrain from specified actions 

In translating the general criterion into the particular rule or decision, 
procedures must be carefully devised to ensure reasonableness, fairness, and 
consistency Or, from another point of view, they must ensure that all rules 
and deasions are within the intent of the legislature and will be upheld if 
challenged in the courts The “meaning" of a regulatory statute as it is 
applied depends thoroughly and intimately upon procedural rules relating 
to the collection of data oi evidence, review of proposed regulations, appeals 
from decisions, and so forth 

In addition to laying dow n procedures designed to maintain the “rule of 
law," legislative bodies often prescribe such procedures for somewhat differ- 
ent purposes. Conceiving iheir role as that of a “board of directors” for 
the public’s business, they attempt to control the management of that busi- 
ness by defining the manner in which it shall be earned on, particularly 
in matters relating to personnel and expenditure of funds In part this 
may be ascribed to the fact that under our constitutional system, legislative 
bodies try to compensate for their very limited ability to choose or remove 
a chief executive They are therefore prone to supervise executive actions 
m as great detail as possible In part, also, it may be ascribed to the special 
honesty, publicity, and propriety expected in the conduct of public busi- 
ness. As a nation we have i double standard of administrative virtue, 
one for private organizitions md one for public As a result, legis- 
lators— and sometimes administrators- in a well meant attempt to “keep 
out of trouble” tend to create substantive vices by excesses of procedural 
virtue. 

Protecting Administrative Morality Dishonesty in public places is news. 
Since the merest peccadillos may come through magnification in the press 
to influence policy, public financial and personnel procedures are hedged 
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about by a great mass of stipulations designed to attain, not speed and 
efficiency in the public’s busmess, but honesty to the letter and accuracy to 
the cent® The same is true of procurement of supplies, whicli is potentially 
and sometimes actually subject to serious abuse. To prevent dishonesty, 
elaborate safeguards have been erected. Thus government agencies are in- 
duced to regard purchasing of supplies as a routine clerical operation that 
can be performed by any one who has mastered the many relevant laws, 
regulations, and forms, rather than a business calling for skill in the 
economics of supply 

The criteria of success under such conditions are apt to relate more to 
the correctness of the paperwork, or the absence of “exceptions” taken by 
the supervisory authority, and less to cost and quality. Of course, honesty 
IS essenual It is a prime question, however, whether there is not a basic 
deficiency m laws and rules that fail to encourage an efficient stewardship 
of the public interest and on the contrary lend an aura of respectabihty to 
hmited vision and dullness 

As citizens, we demand that propriety as well as honesty in pubbe 
business be doubly served by administrative procedures For example — per- 
haps as a survival of the notion that “the king can do no wrong” — letters 
from the government are expected to be not only precise and defimtive in 
substantive commitments but also models of correctness So the Bureau of 
Widgets perforce must mimtain a foolproof correspondence review proce 
dure to ensure neat and grammatical replies even to messy and ungrammati- 
cal letters, despite the inevitable delay 

Aims of Procedure Clearly, the public character of public administra- 
tion generates special problems in the creation and revision of procedures 
At the bare minimum, administrative procedures must be above a legiti 
mate charge of unconstitutionality or illegality If they are good procedures, 
they will do much more They wdl aim to conform to the spirit as well as 
the letter of our basic guarantees of freedom and equality. They will seek 
under unusually difficult arcumstances to reconcile honesty with speed and 
efficiency They will go beyond the requirements of law in providing for 
prompt and courteous treatment of the citizen 

The public official is like the preacher’s wife in that higher than usual 
standards of morality, propriety, and courtesy are deemed to apply to both. 
In an economic sense there may be no distinction between the sources of 
public and private salaries, but the Taxpayers’ League will never believe it. 

3. Types oi Administoative Procedures 

Classes of Piocedures A Linnaeus who will analyze and classify the flora 
of the procedural realm has yet to appear For some reason, formal analysis 
in this realm has lagged behind that m the realm of organization. Perhaps 

® A livcljr discussion of limitations of this type will be found in Juran, J M , Bureaucracy 
A Challenge to Better Management ch 5, New York Harper, 1944 
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this indicates only that no constructive purpose would be served by classi- 
fication. Perhaps it indicates lack of courage and industry, for procedural 
issuances exhibit a forbidding tropical exuberance and diversity. 

Administrative procedures can obviously be classified upon a purely 
formal basis in several ways— for instance, whether written or unwritten, 
whether issued centrally or by field offices, and so on. However, the formal 
classification which seems most significant, in terms of the sources and uses 
of administrative procedures, is one which distinguishes between procedures 
designed to keep the organization operating as an organizauon, and those 
designed to accomplish the particular objectives of the organization. The 
former are internal and purely “mstitutional.” They are not issued to the 
public. The latter, being concerned with the specific job of the organization, 
vary greatly. They are of two mam types, those affecting a pubhc and 
issued publicly, and those issued and applying internally only. 

Institutional Procedutes Institutional administrative procedures in our 
sense are those pertaining to a staff, housekeeping, service, or auxiliary 
function.^ As noted earlier, such procedures for public agencies are in a 
large — and even undesirably large — measure prescribed by statute, though 
in practice the procedures of various agencies operating under the same 
statutory prescriptions may vary considerably. Some of the institutional 
procedures of each agency are also hkcly to emanate from a central unit 
operating upon a government-wide basis— in the fedeial government the 
Civil Service Commission, Bureau of the Budget, Treasury, or General 
Accounting Office. Among the matters usually covered by institutional 
procedures are: mail and communications! meetings and conferences; 
travel; internal reporting; preparation, issuance and distiibution of docu- 
ments; space; library service; files and records; cleric.il services; procure- 
ment; clearance and review; budgetary and fiscal administration; and per- 
sonnel administration in all its aspects — recruitment, chssification, leave 
and attendance, compensation and promotions, and so forth. 

The range and complexity of these procedures may well be illustrated 
by the travel regulations. In the federal government the travel regulations 
prescribed for all agencies run to many thousands of words They deal m 
great detail with such matters as receiving authority to travel; permissible 
accommodations; special conveyances; use of telephone and telegraph; cal- 
culation of per diem allowance; and use of various forms, a minimum of 
three in any case— travel authorizanon form, travel request form, expense 
voucher form. 

Wording Procedwes. Procedures designed to accomplish an agency’s 
particular objectives are divisible into those oublicly and those not publicly 

^In Its general meaning, “staff' includes most or ill of the. other functions enumerated 
here, sec above Ch 7, 'Working Concepts of Orgini7ition sue 2, ‘Line and Staff” If 
the meaning of “staff ' is more sharp!) confined to clunking and plan making, related ffinc* 
nons to control or ease operations stand out os separate entities 
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issued. Procedures that are issued publicly constitute a set of “ground rules” 
for the agency and any individual affected by the basic statute. They rep- 
lesent the agency’s sense of the procedural requirements of the law, per- 
haps after judicial test, and also its conception of what is customary, fair, 
and expedient where the law is not explicit. In general, publicly issued 
procedural materials indicate the manner in which agencies may reach and 
apply substantive decisions; set forth the part the affected persons may take 
or are required to take in connection with substantive determinations; and 
stipulate the remedies and appeals, short of the courts, available to affected 
persons. 

Specifically, such procedural issuances deal with consultations and con- 
ferences with interest groups; adversary proceedings; investigations; exami 
nations; petitions; reports and records as a basis for findings; hearings; 
official notice; written evidence; oral argument; briefs and pleadings; depo- 
sitions; subpoenas; and administrative review. They often contain forms 
to be filled out and utilized. Ideally, they should tell all persons affected 
by the basic statute “what, where, when, and how” m simple language. 

Mention of “substantive” decisions or determinations requires a word 
of explanation. Many of the regulations, orders, and decisions issued by 
public agencies are primarily substantive lather than procedural. That is 
to say, they purport to state the intent or substance of the law as applied 
to a given set of facts Such are decisions of public utility commissions oi 
“cease and desist” orders issued by the Federal Trade Commission. Often 
the dividing line between substantive and procedural issuances is not at 
all distinct. In some, procedural and substantive provisions are actually 
commingled. Thus Treasury regulations under a particular tax law may 
contain, without formal distinction between them, procedural instructions 
and substantive provisions supplementing specific sections of the law’ 

Publicly issued procedures in the nature of “ground rules” give the Ley 
to the most important category of internally issued procedures designed to 
achieve an agency’s objectives. For each important procedural issuance 


^To obMate another possible sotirce of confuMon, it should be noted that “admimstrabve 
procedure is gnen i muvh narrower meaning than that giMn it in this discussion 

A considerable number of ttudents whose backgrounds ind interests arc primaril> Icgil use 
the term ' administntivc procedure to refer only to the procedures of regulatory agcnci's in 
applying their statutes to jlTccud penons This mirowcr usigt dtn\e5 from the use of the 
word administrative to apply only to igcnacs whu:h have the power to determine, either 
by rule or decision, private rights and (^liganons See Attorney Generals Committee on Ad 
ministratiie Procedure, Admmsttative Viocedme in (joteinment Agencies, p 7, Senate Doc 
No 8, 77tli Cong , 1st Scss , 19*11 

The limitabons of this exclusively legal point of view arc indicated by a statement a few 
pages later (p 19) The Committee has been impressed by the frequent reluctance of high 
officers, charged with serious policy making functions, to relinquish control over the most 
picayune phiscs of personnel and business minogcmcnt By dcHnibon, high officers should 
not concern chcmseKcs with “picayune manirs Or might it seem to a lawscr intent upon 
his own specialty that all matters of personnel and management are picayune^ In practice, the 
legal aspect of aclmmistrabon is important but seldom predominant 
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affecting persons outside an organization, there is likely lo be issued another 
procedural document to persons within the organization, explaining in 
greater detail the part that they must play in the total operation. For exam- 
ple, if a statement or affidavit is required of an individual affected by the 
enforcement of the law, it is necessary to specify the manner of handling this 
document within the organization — the officeis or organization units re- 
sponsible, time limitations for each decision or process, criteria to be applied, 
and methods of disposition. It should be noted, however, that the Ad- 
mimstrative Procedure Act of 1946 has considerably extended the range of 
federal procedures that must he issued publicly. 

The publicly issued procedural regulation and its internal counterpart 
may be illustrated by considering the industry advisory committees estab- 
lished by some agencies. The publicly issued regulation ss'ill deal with such 
matters as general functions and powers of the committees; eligibility for 
membership and appointment of members; committee officers and finances; 
meetings and recommendations. The internal regulation svill cover such 
matters as purpose of committees; when to establish committees; selection 
of committee members; securing official approval of committees; invitations 
and declinations; public announcements; resignations and removals; alter- 
nates; and so forth. 

Diversity of Procedmei. Internally issued procedures designed to achieve 
an agency's objectives exhibit great diversity. For each agency they are 
distinctive because the agency itself is distinctive— in its orgamzational 
structure, its purposes, its location, its legal and administrative tools, its size, 
Its clientele, its techniques, or its personnel Every organization is unique 
in certain ways if only because its personnel, traditions, and mode of opera- 
tions are unique m their combination. Tliercfore procedure, as the struc- 
ture of woiking relations between all the components of an organization, 
must vary with the individuality of the organization. 

As diversity is the distinguishing feature of this category of administra- 
tive procedure, it is better to illustrate its manifold nature than to attempt 
classification. Let us consider, then, the differences between the procedures 
of two federal units — the bureau of Hum in Nutiition and Home Econom- 
ics and the Bureau of Old-Age and Survivors' Insurance 

Tito lllusti attorn. The former is one of several bureaus comprising the 
Agricultural Research Administration in the Department of Agriculture. 
Its functions are: research in foods and nutiition, textiles and clothing, hous- 
ing and household equipment, and family economics; and summarization 
and dissemination of information in these fields. In its research work, con- 
ducted upon a project basis, it has relationships in the Washington area 
with the remamder of the Agricultural Research Administration, and also 
with the Bureau of Agricultural Economics, the Bureau of Labor Statistics, 
the Public Health Service, and the Bureau of Standards. In its educational 
Drogram it has relationships with the Extension Service and the Office of 
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Education. It has no field organization, but important research work is 
earned on throughout the country on a basis of temporary cooperation with 
other interested bodies, such as land-grant colleges and privately endowed 
universities. Apart from its institutional procedures— which it has generally 
in common with the larger organization of which it is a part— the proce- 
dures of this bureau concern such matters as inauguration and approval of 
projects; relationships among its five functional divisions; presentation, re- 
view, and publication of research findings; and relationships with the 
agencies with which it cooperates in research or publicity. 

The Bureau of Old-Age and Survivors’ Insurance, operating under the 
Social Security Board in the Federal Security Agency, is responsible for 
the accomplishment of the old-age and survivors’ insurance provisions of 
the Social Security Act. The extent of its operations is indicated by the fact 
that some 67,000,000 social-security .iccount numbers have been assigned 
up to the present time. To perform its functions, a very extensive field 
organization is necessary The bureau operates through the board’s regional 
offices and nearly 500 field offices admmistered directly by the bureau under 
the general supervision of the regional directors. In addition, there is a 
large central establishment for the maintenance of complete and detailed 
wage records for each insuied person. 

The tspical procedures of this bureau concern such matters as the assign- 
ing of account numbers; invcstigatmg and developing accurate wage data 
when such information has been incompletely or incorrectly reported by 
employers; verifying and posting wage reports; accepting and adjudicating 
claims; making insurance payments; and so forth. The performance of 
these operations upon so vast a scale necessitates procedures that are not 
only elaborate but also meticulous in the extreme, making use of the most 
advanced office equipment and recording and sorting devices. 

If nothing else, our discussion of types of administrauve procedures 
will have conveyed the impression that the species of procedure are not 
distinct and neatly labeled.*' Perhaps this conclusion need not cause con- 
cern, inasmuch as the science of biology is itself without an unexceptionable 
concept of species’ 

4. Creation and Criteria 

Procedure-Making Compaied with Policy-Making. In the broad view, 
administrative procedures are conceived and developed in a manner similar 
to that of administrative poliaes. This is natural since the two are intunately 

^ Unfortunutely, the nomenclature of printed procedural materials is inconsistent and con- 
fusing Procedural materials are usuall) ivucd in serial forms tn which case they arc known 
as "rcgulitions" or "orders”, or in code form, in which ca« items are designated by volume, 
part, chapter, etc There is no general distinction between categories, such as "regulations,* 
"rules, or 'orders' Each agency or ]urisdictu>n -uses the terms m accordance with its history 
and tastes, distinguishing between various tvpes of regulations or orders by adjectives — ^for 
instance, different senes of regulations may be designated as "administrative,'' "general,** *'divi' 
sioml, ’ and so on 
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related. Procedures should exist only to give efiect to policies; and a wise 
policy decision cannot be made without thorough consideration of the pro- 
cedural implications of alternatives. As in the case of policy decisions, the 
top executive, operating officials, staff personnel, legislative bodies, lawyers 
and courts, and outside interest groups all affect the formulation of an 
agency's procedures. 

Compared with the formulation of administrative policy, however, there 
are significant differences in the roles played by the various participants. 
The top executive’s role is proportionately less. His energies will be largely 
absorbed in activities related— if only indirectly— to the formulation of the 
agency’s policies. Unless the procedure affects all or a substantial element 
of the organization, or has important policy or public-relations aspects, no 
extensive part is likely to be played by the executive head, except when 
formal clearance discloses disagreements. Similarly with line or operating 
officials generally. Their day-by-day business will account for most of their 
time and thought, and few of them will have interest in the technicalities of 
improved procedures— however much they may be irritated by the inade- 
quacies of present procedures. 

However, seldom will a procedural change be made without consultation 
with or even the cooperation and consent of the operating officials whose 
work the change affects. The question whether and in what cases they 
should be allowed to interpose vetoes to procedural changes is a fertile 
source of internal conflict. Operating officials often do veto procedural 
changes, by virtue of higher authority or by sub rosa methods. In any 
organization there is covert or perhaps open competition for position or 
influence, and victory and defeat in this competition are often manifested in 
procedural change — or lack of change. 

As with the top executive and line officials, so with the legislature and 
interest groups — they claim a smaller share in the formation of procedures 
than they do in the formation of policies. Legislatures, as we saw, prescribe 
a considerable volume of “housekeeping” procedure. Some of the indi- 
vidual agency’s chief procedures, too, are likely to be laid down in its 
main statute— for instance, that a review division shall handle certain types 
of cases, or that outside interests shall be consulted upon an organized basis. 
However, in any case there is a great bulk of procedural detail to be 
filled in. 

Interest groups impinge upon the procedure-making process at several 
points. They may be consulted formally on proposed procedure or its revision; 
or they may exercise some informal influence, by virtue of personal relations 
between their members and agency officers or procedure-making personnel. 
Interest groups make their interest in procedure felt most effectively, how- 
ever, on the relatively rare occasions when they can prevail upon the legisla- 
tive body to change an agency’s procedures— perhaps over the objections 
of the latter. 
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The place occupied by the lawyer in procedure-making is of great 
importance, particularly in regulatory agencies. Also, his role is often m 
dispute. Theoretically, it is advisory only, even in the preparation of proce- 
dural materials that affect the rights and duties of individuals. Not legal 
learning alone, but knowledge of the facts and simplicity of phrase are of 
the essence. Certainly, however, the lawyer has a legitimate advisory func- 
tion in laying out procedures that must meet the test of “due process 
of law.” 

Proceduie-Ma^ing Units. So much for the broad picture, but what of 
procedure-making organs, the problems they face, the methods and criteria 
they use ^ The answers to these questions must, of necessity, touch upon many 
important subjects. It should therefore be borne in mind that the special- 
ized knowledge and arts of the procedural analyst are not fully encom- 
passed in our survey. These will be dealt with in a subsequent chapter. 

As to procedure-making organs, they are of various kinds and they 
exist under a wide variety of designations, depending upon the organization 
and customs of the agency of which they are a part. Generally speaking, 
procedure-making organs are attached m a staff capacity to the top executive 
or a subordinate line official, integrated with a budget office or an adminis- 
trative-management division, or associated with or located in a planning 
organ. A procedure-making organ may operate on a government-wide 
basis in its administrative jurisdiction. Thus the Civil Service Commission 
and the Bureau of the Budget, as indicated above, perform some procedure- 
making functions for federal adnumstration generally. 

In addition to speaal procedure-making units operating at different 
organizational levels of authority, there is frequently, particularly in large 
organizations, speciahzation in types of procedural work. Usually the 
unit dealing with institutional procedures is separate from that dealing 
with the agency's substantive procedures Units for work sunplification or 
standardization of procedures in such fields as personnel may be sepa- 
rate from either. Wherever they are located and whatever their functions, 
It IS important that the procedure-making organs have authority equal to 
their tasks — and not only formal authority, but that moral authority that 
stems from the interest and support of top management and from adequate 
professional skill These last are two of the three most significant ingredi- 
ents of good procedural work; the third is the interest and cooperation of 
the personnel affected by the procedures, particularly the line executives. 

There arc two major emphases m procedural work. One is upon creat- 
ing new procedures, the other upon improving existing procedures. In 
either case, of course, a new procedure must also be tested and installed. 

Art of Mailing Procedures. He who creates new procedures must first 
of all apply himself diligently to SIX questions: What? Why? Who? How? 
When’ Where? Incisiveness and imagination are necessary. What does 
the statute say’ Where the statute is not clear, what is the best interpte- 
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tation? What procedural clues are offered by similar organizations doing 
similar tasks? Can the job be done effectively with the present organiza- 
tion or should change be recommended? If a particular method appears 
efficient, can it be reconciled with stautory requirements? Is the job one 
that can be done best by using ten skilled or fifteen unskilled employees? 
Such are some of the questions for which answers must be found. 

Intimate knowledge of the facts is essential, but hardly less important is 
“writing up” the procedure. For this, some of the art of the playwright is 
necessary, for good written procedures are rather like the script of a good 
play. The “characters” must be introduced and identified, and they should 
have an organic role in the production. Entrances and exits must be 
planned with purpose, stage directions must be given, and so forth. Pro- 
cedural materials should be brief, clear, and concise. All the tricks in the 
writers' and printers’ trades should be employed, for to learn their lines 
quickly the players must be induced to read them. Unfortunately, proce- 
dural manuals are frequently as dry and forbidding as the Sahara.^ 

Procedures must he installed. Even the best-written materials do not 
suffice of themselves. Educational campaigns must be undertaken, incentives 
offered, sanctions devised, methods for apprehending violators worked out, 
test runs made to discover “bugs,” and follow-up inspections planned. All 
possible devices for breaking old habits and creating new ones must be 
used. 

The job of probing and bettering procedures is in part the same as that 
of creating new procedures, in part different. It involves preliminary fact- 
finding and planning; analysis of existing procedure; development of the 
proposed new procedure; and testing, installing, and following up the 
changed procedure. Determination must be made, first of all, of areas likely 
to be productive of results. Such phenomena as mushroom growth of 
activiues, inexperienced personnel, or consolidation of units within an organi- 
zation indicate areas most likely to need analysis and change. Next comes 
reconnaissance into the existing situation, followed by “softening up," by 
whatever stratagems and demonstrations of shortcomings that can be em- 
ployed. Then corrective action may be initiated. 

JVorJ^ Simplification and Procedural Standardization. There are two 
well-recognized types of programs in the field of procedure improvement, 
both of which have been speeded in their development hy work of the 
Army Service Forces during World War II. One of these is work simpli- 
fication, which has as its chief tools the work distribution chart, the process 
chart and the workload chart. The work distribution chart is prepared from 
an inventory of the work of each member of an organization unit or par- 

ton the subject of simplifying “olGcial English” see Fiesch, Rudolph, "More About 
Gobbledygook,” Public Admimstration Review, 1945, Vol. 5, pp. 240-244. Herbert A. Simon'i 
"The Fine Art oj Issuing Orders,” Public Management, 1945, Vol. 27, pp. 206-208, contains 
much wisdom pertinent to the subject. 
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ticipaDt in a particular procedure. It shows in tabular form the activities 
of all employees and the time they spend on their work. The process chart 
or flow ^art traces step-by-step "what happens" for a given procedure— 
what is done, who does it, time consumed, and space and time between 
each step. The workload chart or work count aims to answer the ques- 
tion of “how much.” What is counted and the method of counting depend 
upon what is being studied. The chart’s uses are in dividing, relating, and 
scheduling work; finding bottlenecks; stimulating competitive interests in 
performance; assessing personnel needs; and appraising the value of parti- 
cular processes. Using these three tools of analysis and sometimes others, 
work simplification programs perform the function of modernizing and 
streamlining procedures. 

Procedure standardization differs from work simplification chiefly in 
emphasis, though it may make use of the same tools. It seeks to discover 
and install the one most economical and efficient procedure for doing 
common or interrelated work of certain kinds. In order to merit a 
standardization study, an operation must be a fairly basic one, it must 
cut across much or all of the organization, and it must involve a reasonably 
large number of persons. The values of procedure standardization lie in 
such matters as clarifying policy intent; publicizing and generalizing all 
useful information that was formerly the possession of a few employees; 
standardizing costs and man-hour requirements; and training new person- 
nel by the use of procedural manuals. 

Problems of Procedure-Making. The central problem in procedure- 
making of any kind is how to combine experience in procedure per se with 
knowledge about and an adequate “feeling” for the operations which par- 
ticular procedures govern. To hard-working operating officials, the “proce- 
dural analyst” may seem an uninformed busybody — ^he cannot possibly 
know as much about the operation as thoseon-the-job, it’s none of his 
business anyway, and if he really wants to be helpful— as he says he does!— 
let him pitch in and help with the work that’s piling up. To the inquiring 
procedural analyst, in turn, operating ofiicials may seem short-sighted, self- 
centered, narrow-minded — each interested only in his task of the moment 
and utterly lacking in organizational perspective. Failure to solve satisfac- 
torily this central problem of combining diverse outlooks has two results. 
Either the proeedure-making organ, if bolstered by formal authority, 
promulgates procedures that are useless and often disregarded; or no pro- 
cedural changes are made except through tedious evolution or violent 
revolution. 

Let it be admitted that the task of the proeedural analyst is frequendy 
difficult and thankless. Interest in procedures is a rather rare and preeious 
quality, likely to mark him as suspect at the outset. Interference with 
established habits evokes deep and often sharp psychological reactions. 
The innate aversion to change is often reinforced by fear of loss of employ- 
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ment or of harder work if the status quo is disturbed. By humorous legend, 
the “efficiency expert” is peculiarly liable to accidents, such as falling down 
an elevator shall or into an acid vat! 

On the other hand, let it also be admitted that the Bright-Eyed Young 
Chap from upstairs is frequendy a sore trial to any one who has already 
missed the deadline on his current assignment. Much is still to be done in 
“humanizing" the procedural analyst and in helping him to develop suit- 
able protective coloration. And after all, we cannot deny the kernel of 
wisdom in the belief that “there is much to be said for a poor procedure 
if people are used to it.” A change in procedure may or may not pay off 
over the long haul, but the immediate results, as the man-on-the-job knows, 
are almost certain to be temporary confusion, unhappiness, questioning, 
and complaint. 

No simple solution exists to this central problem of procedural im- 
provement— the proper admixture of diverse interests. Two devices for 
helping to solve it are, however, being used with increasing suaess. One 
is the employee-suggestion system, with rewards in honor or money to those 
who submit practicable suggestions for administrative improvement. “Sug- 
gestion boxes” are venerable institutions, but the potentialities of employee- 
suggestion systems for a number of important purposes are receiving grow- 
ing recognition. The other device is the work-simplification program, dis- 
cussed earlier, which depends for its success upon training supervisory per- 
sonnel in the philosophy and basic methods of procedural analysis and 
improvement. There is nothing esoteric in such tools as the process chart. 
The more widespread how-to-do-it-better thinking becomes, the closer to 
solution will be one of the fundamental problems of administration. 

Reference has been made in our discussion to “good” procedure as dis- 
tinguished from poor. But what is “good” procedure.^ Again, no simple 
answer is possible. Or rather, a simple answer is possible but not very 
helpful: good procedure is that which is well adapted to achieve the desired 
ends. The trouble arises both in defining the “desired ends” and in de- 
termining whether the procedure really is well adapted to achieving them 
once they have been agreed upon. 

The ends sought by administration are not easily stated. They are com- 
plex and intangible, and it is often difficult to determine which of them is 
to be served by a procedure, and in what proportions. After decision upon 
ends, the relative “efficiency and economy” of alternative procedures must 
be measured. Efficiency and economy are not readily applied criteria; they 
vary in their implications according to the goal in view. Much progress 
has been made in recent years in achieving objective standards of measure- 
ment in some fields of administrative performance. However, the tools are 
still relatively crude and inadequate. Thus, a new procedure saves paper and 
filing facilities; yet can we be sure that the operating official is not right 
when he says that the saving is but a straw in the balance compared to the- 
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ob)ectives served by more complete rKords? Or a new procedure estab- 
lishes the optimum speciahzation of the functions of three clerks, as de- 
termined by work counts and time-and-motion studies; yet can wc be sure 
that staleness and increased fatigue will not outweigh the gam within a 
month? Suppose that under the new arrangement the three clerks are not 
as “happy” as before. Is the happiness of employees a legitimate considera- 
tion in democratic administration? Even on a practical basis, are we sure 
the happiness won't “pay off” over the long run in loyalty and morale? 

The “grammar” of procedure — its routine steps and its customary tools— 
IS easy to learn. But knowledge of grammar is at most a first step in pro- 
duang literature. And the art of procedural analysis still far transcends 
the science.® 


5. How TO Live Among Proceduses 

haw Versus Dispatch. In the stereotypes that the political cartoonist 
has created, the public bureaucrat is either a malignant person who spins 
“red tape” to accomplish his own wicked designs or a stupid person who 
creates red tape in the image of his stupidity.® 

Some of the reasons why these stereotypes have found such widespread 
acceptance should now be clear. In the management of its internal affairs, 
public administration is for political reasons bound by rules designed to 

^ Some of the matenal dealing with procedural anaUsis his bcin prepared for agenej um 
onli, some material, though more w.dd) arculated, is not aiailable except m specialized 
libraries Gencrilh md tsjieeiilli in the irei of polici procedures, much remains to be done, 
both in exploration and publication for general use Work simpliHcaoon and procedure 
standardiraiion stem from and art associited with the scitntihc manigcment mosement The) 
are direct descendants of Frederick Tiylor’c earl) starches for the "one best sva) ” The litera 
ture of this held, such as the ume and monon studies of the lournal Adtanied Management, 
should be consulted on carious aspects of these subicets 

Sec also Claser, Comstock, Adnmtaialiie ftocedme A Ptaclieal Handbook^ fat tie Ad 
mtntstraUpc Analyst, cspeciall) chs 1, 5, and 11, Washington American Council on Public 
Affairs, 1941 Gottschalk, Col Oliver A ,* Stindardization of Procedure, PtiMie Administration 
Rettetv, 1944, Vol 4, pp 287 297, Raising Management’s Sights on Office Oiganisation 
(pamphlet). New York American Manigcment Association, 1944, Woil^ Stmplilication (pam 
phict), reprinted from Adjutint General s School Bulletin, June 1943 issue Excellent tech 
meal material mas be found in the following Manual fat Conti al Officcis Volume HI, Wot{ 
Simplification Washington Control DiMvion, Hcrclquartcrs, Services of Supply, 1942, Contwl 
Manual (M703-7) Simplification and Standaidization of Piocedures, Washington Head- 
quarters, Army Service Forees, 1944, Contiol Manual (M70S d) Woi^ Simpltficaiton (Material 
Handling), Washington Ileidquirtcrs, Arm) Scniee Forces, 1943, Contiol Manual (M703 6) 
Standaidization of Foimi Wishington Hcidquarters, Army Seryiee Forces, 1944 
Stmphficatton, As Exemplified by the Wotk. Simplification Progiam of the V S Bureau of the 
Budget, Publication No 91, Chicigo Public Admmiscratiun Seryice, 1945. 

A very good picture of the procedural problems and apparatus of an important agenc> 
can be gamed by studying two esva)s, wnctoi different points of view, about the War 
Production Board Levine, David D, “Admimstrarnc Control Techniques of the War Pro- 
duction Board," Public Admmsttauon Review, 1944, Vol. 4, pp 89-96, and O'Brian, John 
Lord and Fieischmann, Manl), ‘The War Production Board Admmistmtive Policies and Pro- 
cedures," George Washington Imw Review, 1944, Vol 13, pp 1-60 
® Cf al'io above Ch 3, ‘ Burcsiucracy — Fact anti Fiction 
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guarantee complete honesty and accountability,'” not solely efficiency and 
economy as these qualities are understood in private affairs. In its regu- 
latory activities, public administration is governed by legal rules and insli- 
tutions evolved over a long period of time to guarantee the rights of the 
citizen against unwarranted governmental interference Certainly we can- 
not expect particular speed and dispatch of public administration when it 
IS subject to a body of law designed to prevent too great speed and dispatch. 
Perhaps speed and dispatch need more emphasis as against guarantees of 
rights. Or perhaps under modern conditions rights can be bettei guaran- 
teed with more speed and disp.itch in the public’s affairs. But let the issues 
be clear. 

Deficient Piocedwes. It must be conceded, of course, that some admin- 
istrative procedures fall far short of legitim.ite aspirations. Such instances 
usually occur because a procedure, once satisfactory, no longer fits the facts. 
Procedures are habits, and h.'ibits notoriously persist into senility after the 
rational faculties have been blunted. It is seldom, however, that public 
procedures reflect mere personal ends; the preventive checks are too certain. 
The contrary belief stems rather from the prior and more fundamental 
matter of disagreement with an agency’s objectives. 

Assessing Red Tape One whose blood-pressure rises dangerously upon 
encountering “red tape’’ m public administration can with therajieutic 
benefits pursue several lines of thought He can reflect upon the wisdom 
of General Marshall’s dictum that “if you cut red tape you must be damn 
sure of what you are doing ’’ After all, one man’s red tape is anothei man’s 
system Only when all the facts are known can condemnation be fairly 
entered and a change be recommended that is likely to be beneficial. Rarely 
does an isolated encounter with a personally irritating procedure yield the 
knowledge necessarv for a just condemnation Or he can reflect that red 
tape constitutes a protection against precipitate and arbitrary official action 
to his detriment, and that this must be sveighed against any possible annoy- 
ance in dealing with government Or he may elect to act upon the half- 
truth that red tape, like caries or cancer, is an affliction of civilization, and 
Thoreau-hke retreat to his own Walden Pond 

Those inside the organization will also find these remedies generally 
applicable for their own irritations. Indeed, irritation svith an agency’s 
red tape is a chronic and often acute complaint of public employees. Of 
course, it is usually the other fellow’s red tape that is at fault; and since he 
'IS a member of the same staff he can be hated with the special fierceness 
that characterizes fratricidal strife. What is more important, the govern- 
ment employee should recognize that he is in no event bound to be a mere 
pawn in the game. No matter how lowly his status, he has both a right 
and an obhgation to seek to improve procedures. 

to Cf below Part IV, ' Rcsponsibilin mil Accountability” 
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The Tasks of Middle Management 


1. The Dual Function of Middle Management 

Importance of Intermedtate Points of Control. In order to bring execu- 
tive direction to bear upon the general flow of operations in which the end 
product of public service takes its shape, administrative agencies— hke all 
large-scale enterprise — resort to hierarchical organization.’^ The essential 
function of hierarchy is to provide an integrated scheme of intermediate 
control points for the attainment of efficiency, consistency, and contmuity of 
cooperative effort. In linking these control points in descending order, from 
the head of the organization to progressively lower subordinates down to 
the first-line supervisor, we arrive at a “chain of command.” 

Too often we speak of hierarchy as if it were a physical structure sep- 
arate from the human element. Actually it is more in the nature of a tex- 
ture of relationships — each member of the hierarchy responding to his 
superior and in turn influencing his subordinates, with countless variables 
of relationship entering into the piaure.® Nor must it be assumed that 
hierarchy is principally a device for superimposing top determinations upon 
the whole organization. Hierarchy does engender a desirable centripetal 
pull, preventing the cooperative undertaking from falling apart. However, 
the chief test of its effectiveness lies in appropriate devolution of respon- 
sibility so as to allow the organization to work under its own “steam.” To 
the same degree that hierarchy reinforces accountability and responsiveness 
toward the top, it should also relieve those at the top of unnecessary burdens. 
This can be done only by adequate delegation of authority. Devolution of 
responsibility without commensurate delegation of authority is an empty 
gesture, bound to lead nowhere. 

Small-scale organization has only two vulnerable areas — the character 
of Its leadership and the productivity of its immediate operators. In large- 

t See above Ch 7, *'Working Coacepts of Organization," sec 3, "Quest of Organizational 
Unity ” 

^ See above Cb 13, “Informal Organization." 
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scale organization, the number of vulnerable areas is much greater because 
of the multitude of intermediate control points between top management 
and the rank and file of employees. It is therefore hardly an exaggeration to 
say that one of the most critical sectors of management in large-scale or- 
ganizations lies in the intermediate ranges of command. The whole con- 
cept of “channels of command” underscores the importance of those points 
of internal control and direction which are lodged between the responsible 
head of the organization and his working force at the base of operations. 
The total distribution of these intermediate points of control and direction 
indicates the field of middle management. 

Middle Management— Stepchdd of Admtmstraltae Research. Consider- 
ing the significance of middle management for the success of any large-scale 
organization, it is surprising to notice how little emphasis it has found in 
the literature on administration, both public and private. A good deal of 
attention has been devoted to the funmons of the chief executive® and to his 
staff facilities.'* Much the same is true of admmistrative leadership on the 
departmental level ' In large measure the explanation for the relative fail- 
ure to deal more explicitly with the particular problems surrounding middle 
management must be sought in two historic factors 

In the first place, the movement toward administrative reform since 
early in the century logically saw its main goal in the institutional invig- 
oration of the chief executive. In stressing his responsibility for the entire 
executive branch, the reform movement chose the most promising lever for 
achieving better management throughout the administrative structure. 
Beginning with the novel concept of a budget office attached to the chief 
executive, his “arms of management” were consciously designed to make 
responsible direction truly effective. Because of the traditional intransigence 
of the line departments, the new establishments with government-wide con- 
cerns were generally entrusted with extensive control functions — quite in 
harmony with the precedent of civil service commissions 

Exercise of such technical controk called for personnel of professional 
competence to carry out specialized assignments. As a consequence, the 
particular knowledge and training lequired to build and sustain staff or 
auxihary services have been m the forefront of academic and practical in- 
terest, deflecting consideration from the no less important needs of middle 
management Judging only by the dominant currents running through 
the great bulk of administrative research and writings, we might easily be 
led to the inference that middle managers arc a mentally inert mass, stung 
into action solely by the indefatigable prodding of shock brigades of special- 

^SceaboicCh 8, The Chief Executive ' 

■* Sec abotc Ch 7, “Workins Concepts of Organization, ' sec 2, “Line and Staff Ch 8, 
'The Chief Executive sec 5, Arras of Modern Management", Ch 9, “The Departmental 
System,’ sec 2, “Interdepartmental Cooidinatton ' 

''Sec above Ch 9 “The Departmental Sjstcm, ' sec 3, 'The Secretary s Business'' 



402 


THE TASKS OF MIDDLE MANAGEMENT 


ists descending upon them from the higher realm of knowledge— admin- 
istrative planning, budgeting, organization and methods analysis, and 
personnel work, 

The second historic factor that has contributed to the relative neglect of 
middle management is related to the first. It is the lack of homogeneity 
and cohesiveness of middle management as an occupational grouping. Most 
of the staff and auxiliary services have developed into fairly well-defined 
careers, each distinguished by marked characteristics A training specialist, 
for instance, is readily identified by his specialization There is no such 
distinct career in middle management Broadly speaking, middle man- 
agers are the natural offspring of a vast variety of functions and subfunc- 
tions proliferating all over the administrative scene These functions and 
subfunctions, not the essence of middle management itself, are the areas 
of their specialized competence Ordinarily they are middle managers not 
because they have displayed specific managerial talent as such, but because 
they have shown ability in the context of a particular function or subfunc- 
tion administered by their agency 

Recognition of a Higher Line Career. In 1941, the President’s Com- 
mittee on Civil Service Improvement, under the chairmanship of Justice 
Reed, pointed out that middle management, though identified as such 
through the common character of its responsibilities, had no standing as a 
specific category within the federal service for purposes of systemanc train- 
ing and selection Focusing especially on the higher middle and top grades 
of the classified service, the committee observed that these officials “perform 
the most difficult and responsible office work along specialized lines re- 
quiring extended training and experience As the committee put it,’ 
those occupying such advanced permanent positions 

. . . perform the function of overhead management, direction, and 
supervision in every branch of the Federal Government This is the 
principal duty of bureau chiefs and assistant bureau chiefs, of directors 
of divisions and assistant directors, of heads of institutions, of the execu- 
tive officers of commissions and their associates, and of a growing num 
ber of administrative assistants and assistants to executives in high posi- 
tion It IS also one of the duties of the President and heads of departments 
and agencies, secretaries, commissioners, administrators and others, but 
these high officials have policy-determining duties and political respon- 
sibilities as well, which are absent from the permanent branch of admm 
istration In its elementary forms the same function may be said to reach 
down to the first line supervisors who must phn, direct, and coordinate 
the work of the rank and file 

While the Reed Committee did not differentiate sharply between staff 
and line positions, deabng rather with the more advanced classified grades 

^President’s Committee on Civil Service Improvement, Repoit, p 56, House Doc No 118, 
77th Cong , 1st Sess , Washington, 1941 
llhid 
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in general, it necessarily included in its inquiry the mam body of middle 
managers. The committee felt that better awareness of the distinctive re- 
quirements of these grades, especially from the point of view of selection and 
preparation, would yield measurable profit. Summarizing its recommenda- 
tions, It stated 

In general terms, we think it would be helpful if the positions involv- 
ing administrative duties were identified and carefully described in each 
department and agency, and if each department and agency made and 
kept current a list or inventory of persons who had demonstrated that 
they possessed administrative skill, with the personal and official history, 
present classification and other relevant data We also belies e that the 
continuous search for good prospective material for administration 
should be more definitely recognized in some departments and agencies 
as a joint responsibility of supervisors and personnel officers Finally, 
we think that the machinery is now for the first time available to permit 
a desirable extension of the program of training and testing which is 
already in operation in most departments 

No doubt a more methodical approach would go far toward promoting 
the characteristic qualifications called for in administrative work, especially 
that of middle management This is not merely a matter of enhanced 
competence. It also carries over into the gener.al orientation and the op- 
erational outlook of middle managers Hence the Reed Committee quite 
properly concerned itself with the broader question of occupational attitudes. 
What It had to say on this point could hardly occasion surprise In its 
own language'® 

Government departments and agencies, their divisions and their sub 
divisions, suffer from an insularity which hampers their effective coordi 
nation as parts of a single whole Indifference, jealously, competition, 
and sometimes even sabotage develop in the effort of each small unit to 
protect Itself and its staff There is too little recognition of a common 
responsibility to a common and single employer, the American people 
as represented by the Congress and the President. 

Such insularity is in part the result of both the size and the functionali- 
zation of large-scale organization. Tied to a particular subdivision in a 
complex structure of vast dimensions, the middle manager is apt to identify 
himself with the more tangible realities and objectives of his subdivision. 
In part, however, his insular point of view derives from the fact that under 
existing conditions he has difficulty in seeing himself as part of a profession 
different from the particular function within which he rose Lack of a 
uniting bond among the exponents of middle management keeps him en- 
slaved to the individual function m which he has his roots Recognition 
of middle management m terms of a career grouping would tend to draw 
Its mentality from the particular to the general, away from the specialized 

^Ibtd , p 57 See also above Ch 2, “The Study of Public Administration,” sec 3, 
“Training for Public Administration 
61 
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functional activities from which it sprmgs. Career integration would 
deepen the middle manager’s consaousncss of his general role, especially 
if reinforced by a government-wide scheme of interfunctional and inter- 
departmental transfers within the entire admmistrative group. He thus 
would gain wider vision and greater capaaty for coordinative adjustments. 

For this reason, it may be doubted whether the Reed Committee's re- 
luctance to propose a consolidated higher administrative service was really 
in line with the general run of its own recommendations. A higher ad- 
ministrative career marked out as such would at the same time furnish 
much-needed opportunities for a freer interchange of personnel between 
staff and line positions. It may still be the most effective device for bridging 
the gulf between these two elements— a gulf that interferes seriously 
with the intimacy of give-and-take that is required for sound staff-line 
relationships. 

Middle Management and Top Direction. Good staff work implies not 
only mastery of pertinent fields of knowledge but also a high degree of 
sensitnity to the needs of the top executive and to the problems that .ire on 
the minds of line officials. In much the same way, effective middle manage- 
ment, aside from intellectual command of the functional specialization in 
which It operates, requires receptivity to higher executive direction as well 
as capacity for team leadership The outstanding factor about top level 
direction is that it must encompass the organization as a whole and deal 
with each issue in terms of the whole. As the principal support of top-level 
direaion, middle management therefore has to show itself able to infuse 
the generality of organization-wide purposes into its individual operations 
On this score it can succeed only insofar as it captures m its own thinking 
the broad-range ends of the organization at large Conversely, it is bound 
to fail in exact proportion to the insularity of its outlook. ^ 

If the middle manager proves incapable of reenacting in his own prov- 
ince the generality of organizational ends, of relating his day-by-day actions 
to the total administrative process, he in effect defaults on his basic duty 
More mindful of his immediate sphere, he becomes a countermflucncc to 
higher executive direction rather than its elongation. For all practical pur- 
poses he partially checkmates top management, denying it full scope over 
the organization and making himself a virtual vassal who grants or with- 
holds his support as convenience, expediency, or special inducements might 
indicate. Under such conditions the middle manager is not far from ar- 
rogating to himself all management in his orbit, defying, obstructing, or 
yielding to demands from above only as he sees fit, however well he may 
choose to disguise his actual autonomy. This may be deliberate in certain in- 
stances, especially when a middle manager is at odds with the higher powers 
and IS also protected by a more or less concealed alliance with political or 
economic groups outside the organization “ As a rule he succumbs to 

^ Sec abo\e Ch 13, ‘ Informal Organization, ’ sec 2, ' Elements of Informal Orftinizahon ’ 
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such autonomistic tendencies unconsciously. Top management is far away. 
It IS referred to not as “we” but as “they”— “we” do things our own way; 
“they” come in to tell us, though having not the faintest idea of “our” 
troubles and “our” business. 

The strength of middle management rests in the fact that it thoroughly 
knows Its own “shop.” This knowledge is the middle manager’s stock-in- 
trade and his legitimate pride. Staff specialists are likely to be glared at 
with particular fierceness when they arc tactless enough to demonstrate 
that through their own analysis they have come to know the “shop” as well, 
if not better. Operators naturally do not take too well to the idea that any 
one might know as much about operations as they do. However, the virtue 
of the middle manager’s intimate familiarity with his own segment of the 
organization has its corresponding vice. The vice of the virtue lies in a 
proportionately dimmer perception of what the organization is trying to ac- 
complish as a whole. Such dimmed perception inevitably affects the role 
of middle management as an elongation of the executive function. 

However urgent and continuous its attention to the progress of opera- 
tions, middle management must find as much time as it can to face upward. 
As an informed student of admmistration has expressed it, “the drag of 
inadequacy is always downward. The need in administration is always 
for the reverse for a secretary to project his thinking to the governmental 
level, for a bureau chief to try to see the problems of the department, for 
the division chief to comprehend the work of the entire bureau.”^^ No 
doubt one of the most pressing needs in administration is that for increas- 
ingly more comprehensive consideration as matters move upward from the 
bottom to the top. However, such progressive generalization in the pres- 
entation of each individual subject that calls foi higher action does not 
come forth of its own. Top management, expecting support from the 
middle manager, must extend its hand to him, so to speak. It must ac- 
tively seek to convey to him a sense of organization-wide objectives. Effec- 
tive communication of top-level policy is one method of achieving this end. 
Another is untiring demonstration of the interest that top management has 
in the way operations are going. 

The institutional communication system is therefore a matter of crucial 
significance for the entire conduct of middle management.^" A top man- 
agement that wraps itself m silence resembles a head after decapitation. 
Top-level action by itself is an enurely insufficient agent of communication. 
In the first place, such action is by no means always conspicuous through- 
out the organization. In many instances the determination and adjustment 
of policy in the highest councils of the organization aim at longer-range 

Appleby, Piul H , Big Democracy, p, 45, New York Knopf, 1945. See also above Ch. 9, 
‘The Departmental System," sec. 4, "The Bureau Panern." 

12 Sec a'so aboic Ch. 16, "The Formulation of Administrative Policy," sec. 1, "Pohey 
Formation and Policy Sanction ' 
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efEects rather than immediately visible changes. The large body of person- 
nel in the organization may live through many a day before the first con- 
crete ripples of the change come down to it. Secondly, the bare policy 
pronouncement and the letter of administrative orders and instructions are 
too frugal a diet to nurture full understanding of institutional goals. For 
their own purposes, middle managers need to know the motivations, in- 
tentions, and reasons that go into directives handed down to them. 

Without being adequately posted on the course steered by top manage- 
ment, middle managers are likely to lose themselves in the particular 
transactions for which they are responsible. In the absence of an elucida- 
tion of general ends, smaller problems assert themselves — magnified to the 
point of distortion. The result is functional isolation and separatism— the 
occupational diseases of large-scale enterprise. At the same time, ignorance 
of top-level objectives encourages middle managers to allow matters that 
with better knowledge could be settled by them on the spot to pass on to the 
higher superior, causing dangerous congestion in the upper ranges of the 
organization. This inclination in turn decreases the middle manager’s op- 
portunity for creative self-application. It is thus clear that inadequate 
downward communication in large part cancels out the fundamental con- 
tribution which middle management is designed to make in giving positive 
effect to top direction. 

I Middle Management and Control of Operations. At the base of ad- 
ministrative operations, the total managerial effort concentrates itself in the 
first-line supervisor. In a sense, he is the lowest extension of middle 
management in the hierarchical structure. Working with his small crew 
of usually no more than ten employees, he functions very much like the 
foreman in industry— organizing his team, maintaining the pace of work, 
securing the necessary quality of output, developing the skill of those work- 
ing for him, showing them how to do their job and how to do it better. 
If we think of middle management as the integrated scheme of intermediate 
control points between the top and the bottom of the organization, we may 
regard the first-line supervisor as being outside the range of middle man- 
agement. Supervision on his level will be treated more specifically in 
another chapter.^ However, in a more general sense supervision runs 
through the entire organization, each superior supervising his immediate 
subordinates, f 

By and large, supervision becomes more direct as we proceed downward 
in the hierarchy. At the top, it tends to be rather general, in part because 
of the plausible assumption of higher competence for independent work in 
the upper reaches of administrative responsibility, in part because the nature 
of directive activity— predominant on these levels — renders specific sur- 
veillance unfeasible and ineffectual. Here the record of achievement or 
failure must be extensively relied upon as a substitute for the eyes of the 

^•'^See bilnw Ch. 19, “The Art of Supervision.” 



THE TASKS OF MIDDLE MANAGEMENT 


407 


supervisor. In the lower strata of the organization, supervision is apt to be 
closer as it increasingly relates to more repetitive and less complex trans- 
actions. The burdens of direct supervision — typical of middle management 
in general— therefore increase from level to level as the distance to the base 
of operations grows shorter. 

Control of operations, even under exceptionally favorable circumstances, 
is never a purely mechanical process. Human beings do not function like 
machines. Attainment of a reasonably standardized group product hence 
requires considerable leeway in direction. A great number of factors enter 
into any kind of organized group action. Only when the middle manager 
is placed in a position to influence these factors without undue restraint can 
he be expected to live up to his task. It follows that appropriate delegation 
of authority is a basic condition to successful guidance of operations. 

Most middle managers feel that the scope of their authority is inadequate 
to their responsibility. How much justification there is for these complaints 
we shall examine in a subsequent section. Here it may suffice to observe 
that nowhere is the urge to “be left alone” as great as in the line cadres. 
This is not surprising. Face to face with the task to “get the job done," 
under continuous pressure from above for speed and action, and hungry 
for the emotional thrill of "getting results,” the middle manager is prone 
to wish for more power to his elbow. His eyes focus only on a defined 
sector of operations, only on part of the organization. But within that 
sector he is supreme, or has reason to think of himself as supreme. And he 
longs for the totality of authority that would make him fully master. 

However small, this is his world. To him, it is a complete world, just 
as complete in itself as the job to be done. Here he is the boss; it is he 
who is answerable for the state of business in his sector; it is he who earns 
the credit for accomplishment. The head of his agency and the galaxy of staff 
people higher up may fancy themselves to throne above the whole organi- 
zation and deal with it in its entirety. However, only the line operator 
“hears the thing tick.” Only he sees the concrete product of operations. 
Only he has the satisfaction of visibly carrying his forces forward— through 
his leadership, his grasp of the situation, and what he personally is able 
to do about the situation. Looking for drama in administration.? You 
find it most easily in the line. 

A lot has been said about managerial “know how” of late. “Know 
how" — as contrasted with the theoretical exposition of the executive func- 
tion or an understanding of the techniques of administrative analysis, 
budgeting, and personnel administration — is for the most part the property 
of middle management. “Know how” arises principally from trying- 
shrewd experimentation, ingenious improvisation, swift adjustment, and 
that kind of resilient initiative which is always willing to try all over again. 
Much of the glory of “know how" is the middle manager’s. He is the one 
who performs the feat of bringing together the manpower and the tools 
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allowed him by his budget so that tangible values of pubbc service come 
forth. He consolidates the human lelauonships into purposeful and pro- 
ductive effort. He also feels the first repercussions of lowered morale, and 
IS the first called into the breach to furmsh personal inspiration in order 
to raise the spirit of his force. 

Control of operations extends all the way from the planning stage to 
the completion point. It entails the programming of activities to meet 
specified goals; the scheduling of step sequences in order to relate the de- 
ployment of personnel to the time factor; the spellmg-out of particular 
assignments; the definition of standards of performance; the establishment 
of recording and reporting requirements; the designation of the most ap- 
propriate methods and techniques; the determination of the most expe- 
ditious flow of work; the identification of the mechanics used for checking 
progress and quality; and the review of the end product. Usually all of 
these elements blend into one another. Yet each has its part to play in 
middle management, and each may require much thought and great care, 
especially when novel functions or undertakings are involved for which 
past experience does not provide a dependable guide. In such instances, 
the resourcefulness of line officials will often be put to an exacting test. 

In Its control of operations, middle management— to use a military 
simile— IS in the mam concerned with the tactics of administration, leaving 
the final decisions of a strategic character to the top level of the organization 
The middle manager’s tactical responsibilities compel him to face downward, 
toward the detailed transactions at the base of the hierarchical structure. 
At the same time, as we have noted earlier, he must view himself as the 
internal agent of top management, as a manifestation of the executive func- 
tion. This makes it necessary for him simultaneously to look for the signals 
from above In a very real sense, therefore, his attention is persistently 
drawn m two opposite directions As there are pressures on him from the 
top, so there are pressures from the bottom. The impact of these opposite 
pressures would tax any man's equanimity It is thus not startling that 
middle managers frequently give the impression of being either hardboiled 
or mihtantly defensive. They can hardly help it. Theirs is a tough job 
that favors toughness of fiber. 

2. Supporting Top Direction 

E^ectiveness of Downward Commumcatton. In order to achieve a 
secure alignment with middle management, top direction must “explain 
Itself” as fully as it can. As has already been suggested, this puts in bold 
relief the need for effective downward communication. Communication 
has two separable though interrelated aspects — content and form. The for- 
mer reaches into such matters as volume and frequency. The latter includes 
the entire process of communication. 
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On the aspect of content, it would be trite indeed to demand clarity 
and conciseness. The trouble is that unprecise, cryptic, or fragmentary com- 
mumcation of top-level objectives and policies in many cases is not simply 
the result of casualness, inattention, or sloppy phrasing. The head of an 
agency and his mtimate associates may be quite clear about particular ends 
and yet hesitate greatly to make these ends a subject of organizauon-wide 
pronouncement. The matter may be delicate; it may imply an admission of 
partial failure; it may require the equivalent of talking “among ourselves" 
in the family arcle. 

Large-scale organization meets peculiar limitations on this score. Its size 
increases the chance of unwelcome leakages. With so many people involved 
in the echelons of middle management alone— quite aside from the sail 
larger body of first-line supervisors— can the executive be sure of confiden- 
tial treatment'' Can he safely assume a sufficient degree of loyalty every- 
where? Is It at least possible to take for granted sympatheac appreciation 
of the difficulties he confronts m stnving for sensible solutions, especially 
when these must reflect a high degiee of generality ? 

Here, then, is one of the fundamental reasons why downward communi- 
cation so often seems to withhold as much as it conveys. It throws a sharp 
light on the importance of widespread personal idenafication with the aims 
of the organization No agency can think or talk within its “four walls” 
when Its personnel lacks what is perhaps best termed “sense of institution.” 
This IS not to minimize the stimubting effect of consauctive argument over 
differences of opinion." However, only high esprit de corps can provide 
the general climate of institutional loyalty that would permit creative dis- 
agreement within the frame of common allegiance 

To that extent, communication is predetermined in its character by a 
firmly implanted service ideology — an area thus far largely unexplored 
despite Its pivotal significance. What little discussion of service ideology 
has taken place points for the most part to the possibility of self-protecave 
solidarities— the perils of “bureaucracy.” In all large scale enterprise, the 
first requirement is to raise the individual’s mind from his personal predi- 
lections and ambitions to the plane of self-identification with the coopera- 
tive effort. It IS a secondary proposition to guard him against becoming a 
mindless serf of his organizatiton. 

Downward communication may be a meager trickle from sheer timidity; 
if It IS, the fault usually lies in limp leadership at the top — leadership that 
fails to arouse enthusiasm and devotion in both the officialdom and the 
working force at large. Yet downward communication may also suffer from 

For the special problems that under auspices of interest representation affect the de- 
sirable administrative "freedom of thought,' see above Ch 14, ‘Interest Groups m Administra- 
non sec. 3, "Staffing for Point of View " 

On this question, sec also above Ch. 13, "Informal Organization," sec 2, "Elements 
Informal Organization ** 
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an entirely different ill— namely, torrenDal abundance. This is also often 
a repercussion of weak top leadership. The policy announcement is followed 
by an interminable senes of policy clarifications Or the administrative order 
carries in its wake a whole string of implementing instructions, one more 
detailed than the other. The essential economy of communication is between 
these two extremes. But is there enough concentration on atttaining such 
economy? Most middle managers consider themselves victims of cither 
too little or too much. They may not always be the best judges of the 
“golden mean," but all too often they can make a good case to demonstrate 
that they are “left high and dry” or altogether “snowed under.” 

Despite some technical advances such as the introduction of teletype 
equipment, communication as an art has remained amazingly antiquated. 
All one can say is that we are doing about as well as Roman administrators 
did, except that departmental officers and provincial governors in the days 
of the Empire were not bothered with the obnoxious effects of the type- 
writer and modern multicopying devices For ordinary uses, the “memo” 
reigns supreme, and usuallv in triphcate Few have stopped to ponder the 
incredible investment of time that goes into the manufacture and the 
consumption of administrative communications. 

High-grade staff people processing the raw materials for official “issu- 
ances,” lawyers scanning “rough copies” with the eagle eye characteristic of 
their craft, draftsmen adding their flourishes, busy line executives adorning 
the margin with their “queries,” and solemn men bickering at the confer- 
ence table over commas and periods— all of this is part of the tortuous 
gestation. Then the ditto machines start humming, and the cloudburst 
comes down “Did you read the latest one on paper salvage?" “Heavens, 
nol My girl just puts it into the file.” 

A wide field exists to the imaginative communication-engineer to devise 
ways of cutting down the volume of waste motion. Use of short forms is 
one approach, but it is more fascinating to think of substituting for the 
rolling paragraph such things as flash signals or color patterns or shorthand 
symbols or pictorial strips Short of this, there is the possibility of aiding 
the consumer by getting down closer to basic English.'” Establishment 
of agency-wide issuance control, though adding a new unit, has paid its 
way because of both its braking effect and the great convenience of locat- 
ing quickly particular kinds of communications identified by series — direc- 
tives, orders, instructions, informational bulletins. 

This is clear, however The mass of written communications now tradi- 
tional in large-scale enterprise eats up too many office hours at the receiving 
end as well .as at the point of origin Moreover, in the very embarrassment 
of riches, most systems of administrative communication fail to provide an 

M Mention should be made particularly of the vigorous campaign for increased read- 
ability of written communicauons earned forward by the Social Secunty Board See also 
above Ch 17, Government bj Procedure, sec Creation and Cnteria ” 
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even coverage of significant information. Priorities are ill-defined, and the 
trivial tends to drown the essential With “all the stuff that comes down,” 
the middle manager may still know very little about executive thinking at 
the top. And though he tries to keep abreast of developments, he may fall 
into the defensive habit of reading only when he “has the time for it.” Judg- 
ing by what evidence we have,^' top-level issuances ordmarily enter the 
mind of an organization only slowly, and by no means uniformly. 

Two-Way Tiaffic of Thought. Fortunately, downward communication 
to enable middle management to operate as the elongation of top-level di- 
rection is today seldom strictly a one-way affair. Effective communication 
enunciates thought, and institutional thought travels increasingly on two- 
way avenues Downward communication reaches the ear of the middle man- 
ager most clearly when its substance relates to his own thinking— when he 
finds his own ideas mirrored in it Expressed in terms of a general rule, 
we may say that communication of pohey gams in effectiveness in rough 
proportion to the scope of active partiapation of middle management in 
the policy-making process. 

To a certain extent, of course, the middle manager is always a policy- 
maker. Not only does he take part in policy formulation by translating 
strategy into tactics, by tracing out top determinations into line activities, 
by framing operating policies under his own responsibility He is also a 
policy-maker indirectly— by impliat or explicit reference, in his reporting 
function, to existing weaknesses in the administrative approach, inadequacies 
in current policies, and emerging problems and issues that warrant top- 
level consideration.^* However, m these respects his role in policy formula- 
tion is intermittent and incidental. For best results, his participation m the 
policy-making process should be continuous and take form in an organized 
manner. 

There are many different ways for achieving continuous participation 
in an organized fashion, and most of them admit of application even below 
the intermediate stratum of middle management.’'’ More unportant than 
individual devices such as the staff meeting,"” is the habit of up-and-down 
and across-the-board consultation"^ that only top management is in a posi- 

17 For some valuiblc insights bnsed on specific inquiry into thi. percentagewise distribu- 
tion c£ knovvlcdtc about ikiIils pronouncemLnts idmimsti itnc orders, and instructions, see 
Corson, John J, “Weak Links in the Cham of Commind, PuMic Opinion Quarterly, 1945, 
Vol 9 p 346 S 

l^For a discussion of the d\nimics of idministrituc polic) imkrng, set abosc Ch 16, 
The Formuhtion of Administrilnt Polits, «x 4, External Influtnecs in Administrative 
Policy 

1‘^Stc below Ch 19, 'The Art of Supcmsion see 4, ‘Supervision and Emplojcc Initia- 
tive”, Ch 24, ‘ Personal Stindinls, ’ see 6 Emplovcc Relations 

^For a discussion of the meeting as a device of organizing administrative anal}sis, 
sec below Ch 20, "Administrative Self imptovement, ' sec 2, Organization for Administrative 
Analysts ” 

Cl Morstcin Mar\, Fritz, "Burcnucracj and Consultition, Raieu/ of Politics, 1939, Vol. 
I. P 84 ^ 
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tion to instill in all parts of the organization A feeble or small-minded 
top management, offended by any “criticism" from within, is obviously 
unable to foster such habits of consultation, however much lip service it 
may pay the abstract principle of common thought. Helpful suggestions 
and new ideas will not come forth when they fail to find eager takers Yet, 
though the habit of sharing policy-thinking should be accorded first 
place, particular arrangements commend themselves for their habit-forming 
effects. 

In the operation of a departmental bureau, for instance, it will be profit- 
able— as experience has demonstnted"’— for the bureau chief to meet every 
day for a brief conference with his assistant chiefs; assemble once a week a 
somewhat wider circle of key officers; spend at least an hour twice a month 
with all his division, branch, and unit chiefs and their right-hand men in 
order to focus attention on matters of common significance; and get to- 
gether once a year with all his field office managers, and more often with 
smaller groups of them, perhaps region by region, and with the regional 
directors as well This would not dispose of the customary media of cir- 
culating information— bureau bulletins, periodic program and activity sur- 
veys, weekly field letters Needless to say, observing the proprieties of a 
conference schedule is one thing, but knowing how to make a go of it is 
still something different A sour-lookmg chairman who brightens up only 
when he can tightly hold on to his own monologue would wreck any 
kind of staffi meeting in no time 

It IS probably true that the total mtellectual resources available within 
the structure of large scale enterprise are today still far from being fully 
utilized. The effect is exactly like making a high-priced engineer count 
building permits He gets disgusted and indifferent to the interests of his 
employer; and the employer wastes four-fifths of the engineer’s salary be- 
cause counting building permits, if it has to be done at all, could be done 
by the lowest-paid employee Strangely, the loss in both efficiency and 
economy that results from leaving untapped much of the 'atent ability m 
an organization is frequently caused deliberately Too many top executives 
have remained enslaved to the obsolete notion that wide internal participa- 
tion in policy thinking undermines their “authority.” It is time for them 
to see that they are wrong. 

If evidence from money-making private business be preferred, they 
would find It in the record of “multiple management” — a catch phrase 
made famous by Baltimore’s busme's minded Charles P. McCormick In 
his company— largest wholesale spice dealers in the United States— McCor- 
mick provided for three elective employee bodies: a junior board of direc- 

Cf Corson, John ] , ' The Role of Communication in the Process of Administration," 
Public Administration Review, 19^14, Vol 4, p 7 

23 Cf also abo\c Ch 12, ' Field Organization,' sec 3, "Field Headquarters Relations " 
2* Sec his Multiple Management, New York Harper, 1938 
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tors, a factory board, and a sales and advertising board. The prime function 
of these three organs is to feed ideas into the senior board of stockholders 
Multiple management has done so well that some 300 firms have followed 
suit, including Eric Johnston’s three Spokane companies. Its success is tes- 
timony to a generally sound conception. 

\JTaktng Orde ) management is in the “chain of command”— in 
fact It represents most of the length of this chain. Looking downward, the 
middle manager exercises his formal authority in large measure hy giving or- 
ders. Simultaneously, however, he is subject to the formal authority of his 
superiors. If the familiar adage about learning to obey in order to learn 
to command settled everything, the middle manager, usually serving his 
way up, would be an ideal commander. And the ideal commander would 
also excel at taking orders. — 

Taking orders is in many ways merely the reverse of self-identification 
with institutional purposes and objectives. When such self-identificarion is 
complete or nearly complete, the order from higher authority is essentially 
an affirmative gesture, a signal to go ahead, more of a timing device than 
an indication of aims or direction. No one would see a problem in taking 
an order when the order for all practical purposes is his own, or— because 
of prior consultation— at least m part his own. 

It IS a rather different proposition, and one causing varying degrees of 
strain, to execute orders that cannot readily be accommodated even within 
a reasonably flexible frame of institutional allegiance. When top manage- 
ment IS overbearing and yet has httle standing with the organization; or 
has embarked upon a new and dubious course without attempting to take 
the middle managers into its confidence; or appears to subordinate acknowl- 
edged long-range objectives to opportunistic maneuvering — in such circum- 
stances compliance with orders may hurt. 

This kind of emotional conflict illuminates again the narrow foundation 
on which formal authority rests.^ No order executes itself. It moves down 
the chain of command only so far as its motion is sustained by the impetus 
furnished on each level of subleadership. To be sure, compliance is bol- 
stered up by discipline and by machinery for the enforcement of discipline.^® 
But disciplinary machinery is a far cry from joyful zest of individual self- 
exertion. 

In the face of disciplinary threats, all one needs to do is turn on a show 
of compliance. “Getting hy” is enough not to "get caught.” Or one may “lie 
low,” inching ahead reluctantly only when prodded. Or one may flatly 
refuse to budge, though always duly covered. Bureaucratic sabotage is by 
no means confined to public admimstration; it occurs to the same extent in 
private management. Orders can be “misunderstood.” Excuses can be 


^Scc above Ch 13, ‘Informal Organization,” see 2, 'Elements of Informal Organiza- 
tion.” 

26 See below Ch 21, “Morale and Discipline" 
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£ound to explain sluggishness. “Buck-passing" can be practiced with con- 
siderable refinement Conceding that there are practical limits to passive 
resistance, wc are once more reminded of the all-pervading influence of 
restraints that only a hvmg service-ideology can impose. Once more we 
recognize that faithful execution of orders m the last analysis springs from 
common agreement on institutional ends. 

At the same time, ability to take orders does not imply bhnd subservience. 
The middle manager for whom “orders are orders” always, may get his 
organization mto serious trouble when he fads to speak up on obstacles which 
only he can spot from the vantage point of his line experience. He simply 
does not do his job if he dispenses with his personal judgment. Orders 
may indeed be susceptible of misunderstanding. They may overshoot the 
mark. They may be overtaken by rapidly changing conditions. Then it is 
plainly in the interest of the whole organization immediately to check back 
with the supreme command 

On the other hand, everything would soon stall if middle management 
made it a general practice to attempt a virtual verification of each order 
by appealing to the next higher level for elaboration Here, too, and in 
the interpretation of orders for the lower levels, alert judgment is prerequi- 
site. It will err rarely when the broad picture of admimstrative strategy 
ai^the “way we operate” are clearly understood by all concerned 
^Tribulations of the Operator In the conduct of line business, the mid- 
dle manager carries a responsibility that is well-nigh all-inclusive. He has 
to “get the work out,” and all of it— and fast Yet, especially in the realm 
of public administration, his hands are tied in many ways, though in each 
instance in the name of good management. 

He docs not freely pick his subordinates; they are handed him through 
certification from an eligibility register by the central personnel agency, and 
his actual choice is generally limited by tbe “rule of three” He is not 
allowed to grade them up or down; that is a matter of a ceremonious rig- 
marole known as reclassification, and in this rigmarole his own judgment 
may be the least important factor. He is, of course, unable simply to tell 
them never again to come before his eyes; he must state a “cause” in writ- 
ing, and the matter may not rest at that, for it is not unusual among govern- 
mental jurisdictions to allow a dismissed employee to carry his case before 
the civil service commission.^® These restrictions are not devoid of reasons 
that no one would want to brush aside lightly They are nonetheless very 
real impairments of the middle manager’s freedom of operational option. 

If we turn to government-wide regulations on budgeting, auditing, ac- 

Ability to take orders has been treated as the first requirement of effective middle 
mansf^eme/it by Frederick J George, *'How To Be a Good Junior Executive/' Canadian Bua- 
flew, 1911, Vol 14, p 88 

2® This IS not generally true of the federal government 

^ For a fuller discussion of public personnel admini>:tntion in the context of admmis* 
traiive responsibility, see below Ch 24, Pe^.onnc] Staxulards 
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counting, procurement, and a host of housekeeping functions, the topog- 
raphy of management grows increasingly befuddling Like poison ivy 
climbing all over the thicket, the prohibitions seem to outdo the incentives. 
In the end, the middle manager’s perspective may become badly distorted. 
He may feel that a serious backlog m substantive business may not be as 
troublesome as an infraction of general housekeeping procedures. If he 
falls behind in his operations, he may find charitable judges among his 
superiors; if he gets “fouled up” on government-wide prescriptions about 
the handling of vouchers, for instance, a central agency may start snarling 
at his department 

A pretty persuasive case can be made for the contention that American 
pubhc administration has become top-heavy with central controls. Certainly 
this IS a question to which careful research might be devoted with great 
benefit. Meanwhile, the line operator has to “sweat it out." We need 
little imagination to visualize the many instances in which he feels arrested 
in the application of straight commonsense by hard and fast rules that to 
him have no rhyme or reason whatsoever. 

Thinlftng in Larger Terms. Self-identification with institutional pur- 
poses, as we observed earlier, is a condition vital to productive middle man- 
agement. But, as with all good things, there can be too much of it. Ex- 
cesses may present themselves on different scales The most common type 
of excess arises from the immediacy of the opeiator’s concern with the par- 
ticular province of his responsibility. His bureau, division, section, or unit, 
being the foundation of his status within the organization, insidiously ex- 
pands Its claim on his mind. Eventually he comes to look upon hunself as 
the living personification of this one Imk in the chain of the cooperative 
process. He “lives for his work” to the exclusion of outside considerations, 
even though he knows that theoretically its worth could not be assessed 
without regard for the organization as a whole. 

This attitude accounts for the peculiar tendency on the part of the aver- 
age line official toward functional self-aggrandizement, however innocent 
and unconscious. He seeks expansion— bigger and better programs, bigger 
and better appropriations, bigger and better staffs — not just for the exhilara- 
tion of sheer magnitude, but because to him his segment of the total effort 
IS the most important one, the hub of the entire enterprise. Top manage- 
ment, the budget officer, and the personnel director are all “off the beam” 
when they fail to see it that way Or perhaps they are even jealous and want 
to hold him down So he thinks he has to play his cards astutely and never 
put them on the table face up. 

In contrast with the tug-of-war between the particular and the general 
within the agency, excessive self-identilication with institutional purposes 
also occurs on a department-wide scale. When it is instmetively assumed, 
for example, that the department is always right, its officialdom may be dis- 
tinguished by high morale and great ilan, but to the same extent the depart- 
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ment is severely handicapped for open-minded interdepartmental coopera- 
tion. In the modern service state/** governmental functions mtermesh and 
intermingle. Few departments have clearly defined monopohes on parDcular 
areas of pubhc service. Far more frequently several departments touch 
one and the same area from different angles. When one agency advances 
m a given area, other agencies are mevitably affected. In consequence, as 
there is intradepartmental competition between bureaus and divisions, 
so we encounter rivalry between agencies themselves. Nor is this all. De- 
partment heads may also display a keen competitive sense in relation to 
the chief executive. 

On the levels of middle management, the innate particularism can be 
mitigated only by a systematically cultivated inclination to think in larger 
terms. Top leadership may do much to widen the horizon of the line 
official. But appropriate indoctrination should be government-wide. This is 
not impossible of attainment. We could place much more stress on middle 
management as a unified profession, and develop arrangements to move 
middle managers about within their department and interdepartmentally 
to check the danger of introversion We could thus provide a chmate favor- 
able to the growth of an administrative docffine that would assure primacy 
to the more comprehensive public interest— in conformity with political 
responsibility. Such a doctrine is the logical center-piece of a democratically 
conceived service ideology, 

3. Running the Show 

Problems of Delegation Top management expects of the line official 
that in due time he will be able to report, "Mission accomplished.” In 
carrying out his mission, he must think and plan for himself. No detailed 
instrurtion coming from above can ever take the place of his own experi- 
ence and foresight. In fact, he is the chosen instrument to settle the details, 
thus freeing the leadership of his agency for policy consideration. To do his 
job he needs a considerable degree of leeway of action. No one would 
quarrel with the axiom that the authority delegated to him should meas- 
ure up to the breadth of his responsibility for results. However, it is a dif- 
ferent matter to transform the axiom into reality 

Generally speaking, delegation of authority has been hesitant and grudg- 
ing. This can be explained in part by the rather disorganized and sometimes 
erratic manner in which American legislatures have exacted accountability 
from politically responsible administrators When agency heads can be 
singed so badly because of relatively minor slips of distant subordinates, 
the general inclination will be to hold the reins of top control more tightly 
than IS ideal for good management. Part of the explanation lies also in the 
traditions of the "spoils system” of an earlier day when line officials could 

Cf above Ch 5, “The Soc al Funcoon of Public Administration)" sec 2, “The Needs 
of the Service State 
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not be trusted to stand on their own feet administratively. Still another 
part of the explanation must be sought in the same tendencies that have 
retarded adequate decentralization of activities to the field.*'- For greatest 
efficiency, delegation of authority to middle management could by and large 
go much further than it has so far. 

Even where delegation of authority is reasonably adequate, we often 
find unnecessarily extensive requirements for higher approval of whole 
categories of more important decisions. These requirements throw great 
burdens on the administrative process and are hardly conducive to the 
formation of a strong sense of responsibihty. It is sounder to devise report- 
ing relationships through which danger signs become automatically visible,*'' 
both to top management and to the operating officials themselves. Appraisal 
of the outcome of administrative action in success or failure is superior to 
cumbersome mechanics of higher review of proposed action. 

Reinfoiang the Line Sector. It is the hallmark of effective middle 
management to be able to stand on its own feet, at the same Ume knowing 
where to get help when help is needed. Much help will be secured by the 
simple method of checking with the “crowd across the hall" or by pooling 
resources with adjacent line sectors. Indeed, large-scale enterprise cannot 
achieve unity of purpose without a constant process of cross-referencing— 
drawing into both planning and operations all the thought, information, 
and experience available within the total organization; enriching each activ- 
ity by tying it into the whole program; and amplifying the stream of insti- 
tutional intelligence^o that line offiaals and staff officers can maintain 
elbow touch with each other and among themselves. As a student of middle 
management has said, “The orgamzation of crosswise relationships is one 
of the foremost problems of today and tomorrow 

The wide-awake operatoi knows many turns for bringing these cross- 
wise relationships into play — down to sources of “grapevine" and the un- 
hurried conversation in the executive doling room. Line officials see eye to 
eye on many things and usually share their worries without reserve. They 
feel rather differently toward staff people, especially from the top offices. 
Yet prudent use of staff facilities pays the middle manager high dividends, 
and he knows it. Growth of at least rudimentary staff organs within the 
line organization itself has made him more enthusiastic about assistance 
from staff personnel than he used to be. Higher-level staffs, though indis- 
pensable to him on major problems,*' are still somewhat suspect for their 
uncanny ways of ferreting out hidden issues that call for much explaining 
on his part—and occasionally make him look very sheepish. 

^^Sce above Ch 12, “Field OrganizatioD,” see 2, “Ccnlraliznuon ind DcccntrTlization " 
32 c/ Pfiffner, John M, “How To Delegate Authority," Publtc Management, 1943, Vol. 
25, p 351# 

Niles, Mary C H , Middle Management, p 52, New York Harper, 1941 
34 Sec below Ch. 20, “Administrative Self Improvement “ 
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In the light of the historic development of staff facilities, it cannot cause 
astonishment that as a rule the staff organs lodged down in the line are 
the weakest. Departmental top-office staffs rank higher m competence, and 
central staff establishments may rate one or two notches above these. Not- 
withstanding the greater purchasing power of the higher levels, staff talent 
ought to be more evenly distributed. This would also allay the fears of 
middle managers that staff personnel called on for help might in effect lay 
down the law for the operators to live with, and then nimbly depart from 
the scene.“ 

Organizing for Wor^. Line officials, like every one else, may pride them 
selves on organizing their “shop” without ever stopping to think about 
organizing their own )ob.’° One ailment widespread among operators is a 
pernicious preoccupation with lesser details— “the petty done, the undone 
vast.” In administration, detail is seldom trivial; but it is also true that the 
competent middle manager must possess a sure feeling for the significant 
detail which alone justifies his personal attention. A kindred ailment is the 
abandon with which some line officials throw themselves into the routine 
technicalities of operating processes They keep themselves so busy that 
no minute is left for the contemplative pause. In the end they have run so 
dry that the thought of thinking drives them frantic; so they have to go 
on being busy. 

It IS generally simply an indication of a bad job of self-organization to 
be always pressed for time. This is especially serious in middle manage- 
ment because operators stand or fall with their capacity for dealing with 
larger groups of human beings who look to them for guidance and stimula- 
tion. Time IS of the essence in all human relationships— time for confer- 
ences, time for complaints, time for advice, time for instruction, time for a 
joke or a few friendly words wherever the opportunity presents itself. 

A line official must therefore be able not merely to project his influence 
upon the entire range of operations in his charge but also to detach himself 
mentally from the day-by-day activities, at least at sufficiently frequent inter- 
vals. Only with such detachment can he be a reliable overseer of the “whole 
show.” Only by figuratively stepping back during his quieter hours can 
he preserve his perspective. 

Even if he holds that thinking is none of his business, the pressures on 
him will compel him to pick one or two understudies and to build up his 
key men. He will have to learn how to anticipate program changes and 
emerging problems. He will have to fit his own way of operatmg into the 
working methods of his immediate superior and the mode of business 

Theoretically, of course, staff personnel arc outside the chain of command As a 
statement on organization and methods work issued January 8, 1945, by the Bntish Treasury 
formulates it, departmental organization and methods branches "will operate by advice ten 
dered and not b> instructions issued ** ^ coune, such advice may in concrete circuni' 
stances be equal to command. 

33 Cf Nilcs, op ctr above m note 33, ch. 11. 
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prevalent in those units which with his unit form a tactical entity. If he is 
far enough down in the chain of command, he must not only be readily 
accessible to all of his first-line supervisors but he must also look over their 
shoulders to find out how they are doing. 

Whatever his location in the hierarchy, he must be alert to opportunities 
for developing talent among his subordinates and be sufficiently unselfish 
to let promising men and women go on to higher responsibilities outside 
his "shop.” One of the greatest qualities of middle management lies in 
training employees for advancement all over the organization. This puts 
a premium on the point of view of the “generalist" — looking at the whole 
picture rather than at any particular specialization. 

Reporting Schemes. In the two-way traffic of thought, the upward flow 
of reports and recommendations is at least as significant to the character 
of institutional intelligence as downward communication. Line reporting 
brings top management “down to earth." No fine-spun plan is worth a 
tinker's dam unless it holds up in the stress of operations. Without realistic 
line reporting, top-level direction would grope in darkness. Equally im- 
portant is the contribution of operating reports to the maintenance of 
internal control. 

All programming and scheduling must be buttressed by reporting re- 
quirements. But reporting can run wild. In not a few administrative or- 
ganizations everybody seems to need to know everything, and in the ensuing 
flood of information everybody is drowned alike. In the system of informa- 
tional channels the locks perform a function no less urgent than the channels 
themselves. 

In the first place, in order to be of use for purposes of executive control, 
raw information must continually be translated into control information— 
by digesting, abstracting, and underscoring of relevant points. Secondly, 
informational priorities must be clearly expressed in designing the report- 
ing system. Thirdly, time and again the question must be raised whether 
each periodic report actually meets concrete needs. 

By raising this question with commendable stubbornness, the Army 
Service Forces during World War II, for instance, manufactured uncounted 
workdays of time saved by getting rid of reports of no or marginal utility. 
Reporting requirements, once established, have great survival power, not- 
withstanding the disappearance of original demand. Moreover, information 
serially supplied by operators may to them be “just red tape” because no 
one has told them exactly why top management must have the information 
and how it might be made to render service to them, too, in appraising line 
activities. Finally, in many instances the data dredged up in reports may 
only tell half of the story, which is sometimes worse than saying nothing 
at all. To illustrate, trying to judge workload by measuring the quantity of 
licenses issued or inspections carried out would be foolish if routine cases 



420 


THE TASKS OF MIDDLE MANAGEMENT 


were not segregated from more complex ones, or if the variables of com- 
plexity were not objectively identified. 

Keeping Recmds. Administration can mean many ihmgs, but it is 
always a lot of paperwork. Federal records now in existence are estimated 
to amount to some 16,000,000 or 18,000,000 cubic feet, with an annual accu- 
mulation of no less than 1,000,000.*'' Most of this is made up of operating 
records. However, resort to documentation of past undertakings and full- 
fledged record reference— -like institutional library reference— is becoming 
growingly essential to policy deternunation and top-staS activity.*® Record 
management as a specialized service has made marked strides recently. It 
may prove to be a highly beneficial influence in strengthening the memory 
of an organization; evoke a clearer sense of consistency in its collective 
mind; and keep its oflicials from improvising anew for each day or conduct- 
ing the concert “by ear ” 

Bodies of records may look like so much besmudged and dust-covered 
paper. Actually they are “repositones of mformation,”®® and should be 
treated as such “The objectives of the record function are (1) the receipt, 
custody, and care of the record material belonging to an organization; 
(2) Its maintenance in such condition that the material and die informa- 
tion contained therein may he readily available; and (3) its proper final 
disposition”^® In the disposition, archival interests must be safeguarded 
This explains the role the National Archives is playing in superintending 
the final disposition of federal records.'® 

Documentation of transactions is an aid not only in achieving responsi- 
bility— the record tells— but also in making “know how” less fugitive and 
more of an institutional property When the working files on each level 
of middle management are reasonably complete and in good order, it is 
much easier to pull operators out of their “shop” for more important assign- 
ments because the successor can find his way without asking innumerable 
questions or figuring out each thing again. Orderliness of control is in 
large part dependent on orderhness of documentation. No middle man- 
ager IS truly up to his job if he fails to assure himself of good record 
administration. 

3T Wilson, William J, “Analysis of Government Records An Emerging Profession,' 
Library Quarterly 1946, Vol 16 p 1 This paper opens up many of the aspects of modem 
record administration 

38 See Morstem Marx, Fritz and Others, *'A Reference Service for the Administrator, 
Intcraeencj Records Administr^non Conference Washineton April 27, 1945 fmimcoirraphcd) 

30Charfield, Helen L, “The Role of the Archuist in Public Administration," p 5, 
National Archives Washington Mai 1942 (mimeognphed) 

*®Chatficld, Helen L The Problem of Ra»rds from the Standpoint of Management," 
Amencan Archwift 1940, Vol 3, p 97 

^^The National Archiaes has issued much useful material on record administration, 
especially m us senes of arculars. 
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The Art of Supervision 

1. What Is Supervision ? 

Direction with Supervision has been defined as the direction, 

accompanied by authority, of the work of others. It is this top-to-bottom 
chain of supervision which gives coherence to any organization^ 
[^Supervision in its purest form occurs at the first or lowest level of organi- 
zation— that IS, the direction-with-authonty over workers who in turn direct 
no one elsyln^ government parlance, this lowest level is referred to as that 
of the firsfine sppervisor. Iji industry it is that of .the lead-man, or fore- 
man. In an army it is that of the corporal, or perhaps the sergeant. It is 
with the first-line supervisor that most of our discussion here will deal. 

It should be borne in mind, however, that supervision occurs wherever 
tnere are groups of workers, high or low in the organization, in or outside 
the "chain of command ^n true staff units, for instance, one employee may 
oversee another, although neither has any power of direction outside his 
office. Likewise in a^roup of speaalists, the head specialist may supervise 
the work of the others, although his authority does not extend into the 
organization; it is not related to other workers outside the specialist group. 
This argument, of course, spins the thread of command pretty fine if car- 
ried too far Consider that the staff employee or specialist may wield real 
influence on the workers in other units even if he does it informally and 
outside the hierarchy, by the force of his personality, by the excellence of his 
suggestions, or by some other nonauthpntative means 

Concept of Functional Foreman. (jFrederick W. Taylor, the original ex- 
ponent of scientific management, recognized this factor in his case for the 
“functional foreman.” He felt that the highest production could be achieved 
if each special .aspect of the workty’s task was commanded by a foreman 
who was a specialist in it.0This concept of multiple direction— Taylor broke 
It into eight parts^is no longer accepted, at least in theory^Instead, the 

^Taylor’s most important work was published in 1911 under the title The Pnnctples of 
Saenttfic Management republished New York. Harper, 1934 
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modern management conception calls for unity of command. Each worker 
is to have only one bos3 The specialist has no direct authority. He cannot 
give orders to the worlcer. He may only use indirect influence, set techni- 
cal standards, and so on. In fact, usually his influence is indirectly exerted 
through the immediate supervisor. The supervisor, then, is the boss who 
has immediate and personal direction— with authority— of other workersj 

Phases of Supervision. Defined in terms of production, the supervisor 
is responsible for getting out^the work of his uijit— for its quantity and 
quality, its tiiq^ing. And harein lies the,rub. AH too often in the past, man- 
agers and supervisors have had an eye on production rather than on the 
basic producers. One symptom of this disease has been the practice of ap- 
pointing as foreman or supervisor the best worker in the shop or office. 
The typist who wrote the most letters per hour was made head of the 
stenographic pool because she was the best worker. As if by her very ex- 
ample she would spur the others on! Usually such appointments have 
brought poor results because of failure to see the personal side of the job 
of the supervisor. 

A similar although rarer practice especially in “red tape” organizations 
such as large insurance companies and government offices has been to pro- 
mote the “old hand” to be supervisor because he “knows the ropes.” The 
ropes, of course, vary from the literal version aboard a sailing vessel to the 
more complicated strands of laws and rules in a federal agency, for example. 
The chap who has been around long enough to know office policy and pro- 
cedures, whom one sees for this and for that— be it Form 57 or 309— has 
great value. Again, however, supervisory appointments made from among 
such people ignore the key to the supervisor’s job, namely, ability to work 
with others and make them work better. 

So we touch early on the three phases of the supervisor’s job: (1) sub- 
stantive or technical — the work to be done; (2) institutional or adjective — 
the policies and procedures according to which the work must be done; 
and (3) personal — the handling of the workers, though “handling” is not 
the best word for it. It is the last phase which will concern us most. Neither 
the work nor the rules are the key to supervision. The supervisor must 
know both, but the critical knowledge and the indispensable skill is nothing 
less than personal leadership.* 

Seope of Supervision. Since our emphasis quite naturally is on the 
human side of the supervisor’s responsibilities, we may very quickly glide 
over his technical and institutional responsibilities. The actual content of 
his technical responsibilities will vary greatly depending on the product, 

^Thcre is a considerable body of literature on supervision. A belpful ftuide is furnished 
by Cooper, Alfred M., How To Siiptrvise People, New York: McGraw-Hill, 19dl. Super- 
vifton is also treated in most of the fyeneral works on industrial management, such as Alford, 
L. P., Principle's of Industrial Management, New York: Ronald Press, 1940. On geneml 
aspects of supervision in government, sec cspcciallv Cooper, Alfred M., Supertfision of Govern- 
mental Employees, New York: McGraw-Hill, 1943. 
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work process, and work situation. In mass-production industry, the lead- 
man may have almost no direct technical responsibility, except for quan- 
tity of output. Method is determined higher up Equipment is provided, 
and materials likewise. Quality control is also out of his hands since it is 
the immediate concern of an inspector. 

In less systematized and routimzed operations — in office work, for ex- 
ample — any or all of these problems may well remain in the supervisor’s 
hands and demand therefore that he “know how.” He may have to plan 
the work, set standards for quantity and quality of work to be expected, 
and make specific assignments of duties. More will be said in a latei section 
about his responsibility for work methods Safety, too, is a responsibility 
of the supervisor. It is his duty, often with the help of a specialist-- 
the “safety engineer” — to encourage safe work habits, to enforce safety 
rules, and otherwise to prevent accidents A concomitant charge is to keep 
the work place clean and orderly The supervisor may have to provide 
workers with the necessary tools, equipment, and auxiliary services such 
as equipment maintenance; or with an adequate quantity of supplies and 
materials. Or his responsibility may be partial only, such as the custody 
of machines. 

It follows that the supervisor must “know the work.” It does not neces- 
sarily follow, as IS sometimes contended, that the supervisor must be an 
expert in the field. It is possible for a good supervisor to move over from 
another type of work and learn the new work, especially when he is picked 
for his potential as a supervisor— “a leader”— rather than for his expertness 
in the work This is not as commonly done as it should be, however. 

Institutional Aspects. The institutional side of the supervisor’s duties 
involves the policies, procedures, and practices of his agency or company. 
The organization requires certain ways of doing things to which the super- 
visor must conform A big chunk of this institutional responsibihty is per- 
sonnel policies and procedures. The supervisor may have authority to 
select, place, and evaluate employees, but in actual practice any or all of 
these functions may be carried on by the personnel specialist. The latter 
irrangement is apt to be the case in civil service systems The choice of a 
worker, for example, may only be in terms of refusing to accept the worker 
selected by others. In any case, how the supervisor carries on these personnel 
operations is usually prescribed for him. He merely needs to know the 
forms and procedures, the rules and regulations, in order to get along. This 
applies in particular to public administration 

Such regulations may well get in the way of supervision, especially 
in disciphne cases. Attendance, punauality, and personal conduct on the 
part of the worker in conformity with “company rules” are another branch 
of “institutionalism” which the supervisor must heed. The conservation 
and salvage of equipment and supphes, too, may be spelled out m regula- 
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tions, to pve another example. From this brand o£ supervision stems the 
temptation to promote the worker who “knows the ropes.” 

To sum up, the supervisor must know the kind of work that is done by 
his unit and the poliaes and procedures of his agency. But our mtercst lies 
in the more distinctive phase of supervision, the human side. 

2. The Supervisorv Skills 

'Wartime Innovations. The supervisor’s skills have been variously enu- 
merated. One such hsting runs as long as seventeen essential skills. There 
is no magic number. During the great effort of World War II, when there 
was heavy pressure on learning fast, the essentials were stripped down to a 
minimum of three: JIT, JMT, and JRT. We refer to the Training Within 
Industry program of the War Manpower Commission* whereby not thou- 
sands but literally hundreds of thousands of foremen were trained in three 
basic supervisory skills' Job Instruction Training; Job Management Train- 
ing; and Job Relations Training. In other words, this program was based 
on the assumption that the irreducible minimum of supervisory skills is 
three: (1) to instruct a worker how to do a )ob; (2) to lay out methods 
and improve work processes; and (3) to deal personally with workers, 
especially face-to-face. 

The tripartite classification goes back quite some years in history— to 
World War I, in fact. At that time the tremendous expansion of industry 
forced management to pay attention to training of supervisors. Stimulated 
by the critical need for quickly developing competent supervisors for the 
mushroom growth of plants, management experts made remarkable prog- 
ress in isolating the factors that make for a good supervisor, analyzmg these 
factors, and formulating practical methods for putting their findings into 
practice. The wartime program resulted in continued study and proved 
Itself so well in the following years that the emergency of World War II 
found us in possession of tested methods for training employees in the 
skills of supervision. 

The Training Wiihm Industry Service of the War Manpower Commis- 
sion, headed by industrial experts of long experience, launched a nation- 
wide program to assist industry to meet the problems arising from its 
enormous demand for supervisory personnel. Thousands of factories and 
offices throughout the country installed TWI’s short intensive programs 
for job instruction, job methods, and job relations, so that in the end well 
over a million supervisors in war production had gone through one or 
more of these training programs. 

Numbers of participants, of course, prove nothing. But startling results 
were achieved from this emphasis on the skills of supervision. Two out of 

® An cjccllcnt a^count oE this program is offtred m War Minpower Commission, Buroau 
of Training, Training Within Industry Seryicc, Tie Tmmng Within Industry Report, 1940 
1945, Washington Government Pnnting Office, 1945. 
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every three plants served by TWl reported production increases up to 25 
per cent, and the other third found that better supervision raised oucput 
from 25 to 500 per cent Comparable savings in manpower and time needed 
to break in new workers, in scrap and waste cost, and in reduction of acci- 
dents were reported. In some plants absenteeism was cut in half. There 
was also a constant decrease in the rate of turnover among employees 
whose supcrviscis had had the benefit of the “J" programs. 

It was understandable that government agencies, experiencing similar 
expansion, should have looked with interest at the successful attack industry 
was making on one of its most critical personnel problems. Experiments 
were carried out to determine whether TWI’s program, designed for in- 
dustrial organizations, would be equally effective in government agencies 
beset by many of the same manpower difficulties. The answer was quickly 
forthcoming Although the work, the operation, and the environment may 
vary widely, the skills involved in supervising jobs are identical m any 
supervisor-and-employee situation. Certain adaptations had to be made, 
for the terminology and approaeh required in government offices are dif- 
ferent from those encountered in a machine shop. However, the alterations 
necessary were limited to details. 

In Older to make the TWI formula available to federal agencies, the 
United States Civil Service Commission established a program of training 
and staffed it with men and women who could administer the techniques 
that had proved to be so successful m industry. One further step was taken. 
Instead of relieving office managers of the responsibility of training their 
supervisors by having outsiders do it, the emphasis was squarely placed on 
management’s concern with the training activity through use of its own 
personnel. 

The general procedure was for the Civil Serviee Commission to show 
the individual government agency how to train its supervisors and to help 
It follow through in order to make sure that the training courses produced 
the practical results that were expected. This was done by assuring that 
the agency’s top executive fully understood the program and really accepted 
the responsibility for its operation, and then by giving selected agency 
personnel an intensive training course to prepare them in the techniques 
of administration Three separate programs were offered to the federal 
agencies. Each program was drawn up to cover a specifie phase of super- 
vision, and each was presented in five concentrated two-hour sessions. Since 
the programs in order to stand up had to appeal to operating people on 
all levels and show a direct application to their own jobs, the whole ap- 
proach was specifically designed to get immediate action and to accomplish 
quick results. Because of the careful trial-and-error development of the pro- 
grams under actual operating conditions, they soon became streamlined to 
the point where they were easy to understand, easy to present, easy to con- 
duct and interesting in form and content 
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By examining the essentials o£ these programs more closely, we can best 
idc ■'tify the basic supervisory skills in a setting both concrete and generally 
significant. The point that should be kept in mind is not the particular fea- 
tures of each progiam, but the light it sheds on the role of he supervisor. 
From this angle, the wartime experience is of lasting interest. 

Job Insti iiction The expansion of public administration caused by the 
war dictated the lirst program ot this senes — teaehmg supervisors how to 
teach. With new woikers |X)uring by the thousands into government 
offices and with old workers assigned new duties, it was essential to shorten 
as much as possible the time necessary for all these employees to learn 
their new jobs Managing .in orgmization under emergency conditions is 
a process of constant adjustment to change Every change of work or pei- 
sonnel calls for instructions to get the work out on time, and places a heavy 
load on the fiist-line supervisor. He cannot carry it unless he has com- 
petent workers undtr him who undci stand their jobs, know what to do, 
how to do It, and learn new' jobs without time wasted or delay. 

Job-instruction training shows the supervisor how to teach those under 
him to perform their daily opeiations The sujici visor, of course, has always 
done this, altei a fashion. He usually rc.tlizes th.at the new employee has 
to know something .iboitt the job before he can go to work So he may 
turn him over to one of the old hands foi a while, or he may make an 
effort to tram the neophjtc by such means as he is familiir with, and per- 
haps fail because his methods arc ineffettu.il. If he docs nothing else, he at 
least takes a for gi anted that his new employees w'lll require a certain 
.imotint of time lo take hold ot iheir jobs, and resigns himself to waning tor 
the hrt.iking-m period to end. Supcrvisois who have taken job-instruction 
training have learned that a simple four-step teaching method on the job 
IS far superior to the casual methods of old which wasted so much valuable 
time. 

The supervisor is shown how to explain a new job to an employee, how 
to demonstrate it so that the employee can follow each step, and how to 
coach the employee while he pr.tetiecs the ofieratioii until it is mastered. He 
IS shown how to guaid against the mistake of tijing to give the emjaloyce 
more than he can .ibsorb at a time He is ilso taught to avoid teehnieal 
language that ihe leiiner c.innot comprehend. He is shown how to discover 
the jiarts ol the job tint the leirnci needs to know first. The supervisor 
knows that mtiely telling a worker vv'hat to do is not enough, nor is it 
enough to show him how to do it He comes to sec the truth of the training 
slogan: “If the employee hasn’t learned, the supervisor hasn’t taught.” 

Job-instruction training brings together tw'o phases of the training 
process- how to gel ready to instruct, and how lo instruct. In the first phase, 
the supervisor learns to look at the job analytically, to break it down into 
units, and to arrange the units into a logic,il learning order. In the second 
phase, he learns exactly how to get his knowledge across to the employee 
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SO that the latter understands the job and gets his work done quickly, 
correcdy, and conscientiously. 

How to get ready to instruct consists of the following steps: (1) have 
a timetable, know how much skill you expect to develop in the worker and 
how soon; (2) break down the joh, list the principal steps, pick out the key 
points; (3) have everything right— tools, equipment, and materials; and 
(4) have the work place properly ai ranged, just as the woiker will bt 
expected to keep it 

How to msttuct IS also bioken down into four steps' 

(Ij Prepare the woiker by putting him at his ease, finding out what he 
knows about the job, getting him interested in learning and placing him 
in the correct position; 

(2) Piescnt the operation by telling, showing, illustrating, and question- 
ing caiefully and patiently, stressing key points, and instructing clearly and 
eomplctelv, liking up one (Xiint at a lime, but no more than the worker 
can master; 

(3) Try out his performance by testing him on the job, having him tell 
and show you, and having him explain key points while you ask questions 
and correct errors until you kjiou he knows; and 

(4) Follow up by putting h,m on his own, checking him frequently, 
design iting one to w horn he goes for help, encouraging him to ask questions, 
getting him to look for key points as he progresses, and tapeimg off 
coaching and close follow-up as his work improves 

The basic content of this progiara is epitomized in simple terms on 
a little card furnished every supervisor who goes through it However, 
the method of teaching JIT is as important as the content. Teaching JIT 
18 made up of five closely packed two-hour sessions, conducted by agency 
personnel that has been previously named by the Civil Service Commis- 
sion. It has been found that best lesults arc obtained with groups of ten 
or twelve participants Bevond that number there is insufficient time for 
individual practice, and JIT devotes but little time to theory and a great 
deal to apjilication. Only the first session is given over to theoretical study. 
The other four two-hour sessions provide each member of the group with 
at least two opportunities to liy his hind at the skill of instruction and 
to benefit from the ciitieism of the instructoi and the other members. 

In short, each member of ibe gioiip tikes his turn in presenting an 
actual dcmonstiation ot th.. mciliud, using a job operation employed in his 
own office. Bcfoie he can do this, of course, he must break down the job 
into a sequence of steps md decide what key points the learner must know 
about. In the demonstration before the group he uses the job bieakdown 
he himself prepared, and follows the four-step method to mstiuct another 
member who acts as a leai ncr. The group then discusses the demonstration, 
criticizes the presentation, and suggests imisrovemcnts. 

In other woids, the program applies to the teaching method its own 
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principles of telling and showing the learner what he is expected to learn, 
giving him a chance of actually trying it, and demonstraung where he suc- 
ceeded and where he failed. The final step of following up after the 
supervisor has had opportunity to practice takes place later when he has 
returned to his unit and has applied the method on the )ob. Continued 
emphasis was maintained in the form of personal calls from representatives 
of the Civil Service Commission and agency trainers, presentation of illus- 
trative movies through the Office of Education and other devices.'^ 

Imptoving Methods. Perhaps the strongest single impediment to man- 
agement progress is the dead weight of tradition— the habit of doing things 
the way they have always been done. Habits are powerful and the habitual 
method may survive simply because we are used to it, not because it is the 
best method. The only way organizations can nd themselves of outmoded 
procedures, unnecessary operations, and wasteful duplications of effort is 
to subject every activity periodically to searching reexamination. 

Job Method Training was evolved to meet the need of supervisors for 
a simple, practical way of improving jobs— a plan they could apply to their 
daily work. Although originally developed by TWI for foremen in indus- 
try, Its approach to the integration of manpower, materials, and machinery 
IS common to all supervisory jobs The program has been found to be 
readily adiptable to conditions of government work. 

JMT does not make methods engineers, nor is it intended to do so. It 
does put into the supervisor’s hands a tool that will enable him to examine 
operations critically and to work out improvements logically and effectively 
The entire emphasis is on making improvements, not on theory or mere 
discussion. After being given a sound conception of the methods as applied 
to an actual operation, each supervisor is required to analyze a job in his 
ow'n unit and to make concrete recommendations for changing the job to 
bring about more effective use of manpower, materials, and equipment 
Each supervisor demonstrates how he analyzed the present operation and 
questioned every detail He then explains the new method he has developed 
in which he eliminates unnecessary operations, and combines, rearranges, and 
simplifies the details to make the job easier, faster, and more economical 

As in the case of JIT, job-methods training is given to equally small 
groups of supervisors in five two-hour sessions. Again, the program is 
conducted by leaders selected from the agency personnel trained by the 
Civil Service Commission The objective is not to get a certain number 
of improvements from each supervisor, but to encourage a constant reap- 
praisal of existing methods. 

JMT can be articulated with employee-suggestion systems, with employee 
“councils,” and with agency planning and procedure work. It stimulates a 
constant flow of ideas for new and better wavs of doing old jobs. 

^C/ United States Civil Service Cnmratsvion, Supervision Improvement Program, A Pm- 
gram fot Stipen/soti tn the Fedetal Sauce, Washington 1943 
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The great virtue of JMT is that it opens up to every supervisor the 
opportunity to be creative about his work. The success of this program 
affords new evidence that there is m each of us a creative imagination at 
work that speculates on the possibility of making changes in the established 
scheme of things, even in matters that are not in our own immediate 
province. In this natural tendency of human beings we possess an inex- 
haustible spring of improvement possibilities that is virtually untapped. Al- 
though management recognizes the necessity for revising its procedures to 
effect modifications and short-cuts, too often it turns this task over to special- 
ized planning staffs or method engineers, without using the potential flow of 
ideas that could come from the mass of employees on the pb. 

First-lme supervisors are in a key position to carry out management 
policy. They work closely with employees in the details of processes and 
projects, and have intimate knowledge of a multitude of operations that in 
the aggregate make up the program of the agency. In fact, many times 
the supei visor is the only manager and representative of management who 
knows enough about the technical aspects of his unit to make intelligent 
comments about it. Consequently, management is incapable of streamlining 
the totality of jobs in the organization without the vigorous assistance of 
the supervisor. 

Here is the way the little card that is handed to all supervisors who take 
JMT describes the essence of this approach: 

Step 1. down the job. (a) List all details of a job exactly 
as It IS done by the present method, (b) Be sure details include every- 
thing you and others do in using (1) manpower, (2) materials, (3) 
equipment 

Step 2. Question eveiy detail, (a) Use these types of questions: (1) 

Why IS It necessary^ (2) What is its purpose^ (3) Where should it 
be done^ (4) When should it be done^ (5) Who should do it? 

(6) How IS the best way to do it? (b) Also question the office lay-out, 
work places, flow of work, safety, forms, form letters, clearances, review- 
ing, and all other pro-edures 

Step 3 Develop the new method, (a) Eliminate unnecessary detail. 

(b) Combine details when practical (c) Rearrange for better sequence. 

(d) Simplify all unnecessary detail. (1) To make the work easier: 

(A) Pre position materials, supplies, and equipment at the best places 
in the proper work areas. (B) Let both hands do useful work. (C) 

Use devices for materials. (D) Work out your idea with others. (E) 
Write up your proposed method 

Step 4. Apply the new method (a) Sell your proposal to your boss. 

(b) Sell the new method to the employees (c) Get approvals from all 
concerned, (d) Put the new method to work, use it until a better is 
developed, (e) Give credit where credit is due. 

Job-methods training has had such an immediate positive effect on the 
attitude of supervisors toward their own jobs that some agencies have tried 
to carry the idea one step further— to the individual employee. The result 
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has been gratifying. Besides demonstrating that the program is easily within 
the capacity of the average employee, such extension gives recognition to 
one factor that is essential to this type of training. Both the employee and 
the supervisor must be made to see that suggestions from them are sincerely 
desired by those higher up. Although each of us thinks he knows how to 
imprnse on the established wav of doing things, we have a natural reluc- 
tance about appearing to ciiticize our superiors. It’s different when we are 
asked to give constructive criticism. 

IFoi^ing mth People. For many supervisors, the most difficult part of 
their job IS acquiiing the knack of dealing with employees. This ability 
is vital to good supervision for every act of the supervisor has a bearing 
one way or the other on the .ittitude and morale of employees. Supervisors 
do not need an elaborate course in applied psychology to develop the skill 
required to get results through other people, but they do need an under- 
standing ot the fund imeiitals which he behind employee attitudes and a 
workable method of ippUing those fund.iracntals. 

Job relations tiaining is coneirmd with two phases of the supervisor’s 
problem The first is the general knowledge essential to dealing with all 
cmplovees, the “foundation of good relations ’ The basic principles are 
few. tell tmplovecs how they arc getting along; give eiedit where it is due; 
make the most of each person’s ability; and infoim employees of changes 
that affect them The second phase deals with the technique of handling 
individual nrohlcms — the special piohlems that arise because employees are 
not .1 “great grey mass” but individuals, each with his own reactions, 
emotions, baekgiounds, and abilities 

The training methods, however, arc much the same as with JIT and 
JMT— h\e two-hour sessions, mostly taken up with application to actual 
situuions, and led b\ the agency’s own personnel wdio have been trained 
by the Civil Service Commission. Fust, the technique of maintaining good 
relations is demonstrated to the gioup ot participants, using actual cases 
taken fiom job situjrions Ne\t, each supervisor brings in a case from his 
ow n unit ind presents an application of the JRT method. The group helps 
him to establish what his real objective is, what I lets need to be secured, 
what possible actions he could take, and the piob.ihle effect of each action 

No final judgment is pissed on the supeivisor’s solution. The purpose 
is to give him skill m arriving at deeisions, not to hand him a set of canned 
decisions This training supplies the supervivoi with an understanding of 
job attitudes and the methods ot handling employee-relation problems. 
With this guidance each siipcivisoi can develop his own skill and feeling 
for the human factor 

The core of job-relations training is concisely stated on a small reference 
card given to trainees' 

Foundations joi good lelations. (1) Let each worker know how he 
IS getting along (a) Figure out what you expect from him (b) Point 
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out to him ways to improie. (2) Gi\e credit when due. (a) Recognize 
extra or unusual performance, (b) Tell him when it is fresh, tell him 
while It IS fresh (3) Tell an employee in adsance about changes that 
will affect him (a) Tell him why, it possible (b) Get him to accept 
the change. (4) Make the best use of each person’s ability (a) Look 
for ability not now being used (b) Nescr stind in an employee’s way 
People must bi ticatetl lil(i individuals How to handle a pioblcm 
(1) Get the f.uts (a) Rlmcw the record (b) Find out what rules and 
customs apyily (c) T ilk with mdisiduals concerned (d) Get opinions 
and feelings (c) Be sure that you base the whole story. (2) Weigh 
and decide (.i) Tit the ficts together (b) Consider their bearing on 
each other, (c) Check practices and policies (d) What possible actions 
are there? (e) Consider cfleet on indisidual, group, and production. 

(f) Don’t jump to conclusions (3) Tale action (a) Can you hindlc 
this yourself? (b) Do you need help in handling it? (c) Should you 
refer this to your supers isor? (d) Time your action properly (e) Don’t 
pass the buck (4) Check results (a) How soon will you followup? (b) 

How often will you need to check? (c) Watch lor changes in output, 
attitudes and relationships (d) Did your action help production? 

Of course, no matter how well the supervisor masteis these points, he still 
has to be proficient in the art of Icadeiship. Perhaps an outstanding leader 
must be born, but ceitainly skill in leadership tan be impioved, as )ob- 
relations training has dtmonstiatcd. Application ol fundamental pioposi- 
tions does have an important btaiing on human itl.itions on the job. 

One fundamental fact is that we are all different. Each one of us brings 
to a job his own individual attitudes, his hojxs ind ambitions, his aptitudes 
and his interests A gnen situation will affect each individual accoidmg 
to his own point of view, and it may affect him m an entirely different 
way on another occasion Fuuhermorc, all of us have other things burden- 
ing us besides our jobs, which can vay well mterfcie with our state of 
mind— our health, om family, our fiituic secuiity, to name but a few. 
These factors may exist m m.my different combinations. Any approach 
to the problems aiising out of human relalionships must inevitably be made 
on the basis of the induidual case 

It IS not neccss.iiy to turn supervisois into tiaincd psychologists to help 
them deal with then em[)loyees as individuals The average supervisor, 
impressed with the policy of treating evciybody alike and given a tech- 
nique of unearthing ihe l.iets underlying employee attitudes, will make 
sound or at least sounder decisions If he uses job lelations techniques, his 
decisions will be soundei because he will try to le.iin all the facts in each 
case— not merely those tint ippear on the sui face— and because he will not 
consider the case closed until the decision has been proven to be correct. 

It IS plain that the highly condensed solutions into which JIT, JMT, 
and JRT have been put are by themselves merely shots in the arm. The 
supervisor, to be effectively trained, must be provided with a plan for de- 
veloping skill on the job. Therefore follow-uo is highly important. Con- 
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tmued use and perfecuon of the three skills must be the watchword if the 
supervisor is to become adept at his trade. 

Finally, management must accept the implications of this kind of traim 
mg by leexaminmg its policies and operations to see if they conflict with 
the basic propositions which the first-hne supervisor is expected to follow. 
For example, it is unreasonable to hope that a supervisor will maintain 
much enthusiasm for improving job methods m the face of hostility of his 
own supers ijOr every time he makes a suggestion. A supervisor will not be 
convinced very long that his superiors sincerely want to treat employees 
fairly and intelligently, if he himself is suffering from unfair or unintelli- 
gent treatment. He will relax his efforts if his superiors violate principles 
of good employee relations in formulating or enforcing personnel policies. 
.\gain, the supervisor may become fully convinced in the JIT program that 
part of his job is to improve his employees’ efficiency through continued 
training on the job, but this convicLon will not be sustained if no continued 
interest is taken higher up in his own improvement. This is another way 
of sajing that the new programs, although they are designed primarily foi 
first-line supervisors, enunciate conceptions that are applicable anywhere in 
the organizational hierarchy right up to the head of the agency. 

It should be pointed out that all of the three J programs were utilized 
not only by the federal government but by states, counties, and cities as well. 
Many of these took advantage of the TWl trainers to secure supervisory in- 
struction within their own jurisdictions. Others used the materials as devel- 
oped by the w ork-improvement program of the United States Civil Service 
Commission. 

tFoi/( Siwplijication. Let us now turn to a related effoit, the so-called 
work-siraplification program developed by the United States Bureau of the 
Budget.’ As in the case of job-methods training under TWI, this is an 
attempt to condense training into a readily understandable form, which can 
be easilv assimilated by first-line supervisors themselves. It should not be 
inferred that the work-simplification program duplicates job-methods train- 
ing; It is a more specific though highly simphfied program in itself. 

It IS built around three basic management problems. (1) the distribu- 
tion of work; (2) the sequence of work; and (3) the volume of work. 
Foi these three basic problems there are three elementary tools to be used: 
(1) the work-distribution chart; (2) the process chart; and (3) the work 
count. The supervisor is trained in the use of the three tools m order that 
he mav be able to solve each respective basic problem. 

The method is equally interesting. The first training session is given 

^Cf United States Bureau of the Budget, Trainer's Guide to the WQrl{ Simplification 
Tiaimn^ Sessions, Specifications for Agency Wofl{ Simplification, Supeiviso/s Guide to the 
Mfoik Distiihution Chait Supenisor's Gtude to the Pioceii Cbait, Supeivuofs Guide to the 
Wo)\ Count Washington Goiernmcnt Pnnong Office, J945 The essence of these materials 
IS also a^allablc in Publication No 91, Public Administration Service, Chicago, 1945 
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over to introducing the program, setting up the objectives of the sessions, 
and getting the group to know each other. About an hour is devoted to 
discussing the work-distribution chart. This is the preface, so to speak, 
to two hours of “laboratory” work in which the supervisor himself uses 
the work-distribution chart. The second session reviews the work performed 
and introduces the process chart. This again is followed by “laboratory” 
activity in which the supervisors meet with the instructor to make up their 
first process chart. The third trainmg session in a similar fashion deals 
with the work count, followed once more by individual application. The 
instructor makes an appointment with each supervisor, meets him at his 
desk, and helps to determine what work to count m his own unit. Then 
there is a final session of three hours in which the total program is reviewed 
and supervisors demonstrate their competence in using the three tools. As 
in the case of the J programs, follow-up is indispensable. 

All of this merely draws additional emphasis to the supervisor’s task 
of dealing with his people — the crux of the whole supervisory situation. 
No supervisor can hope to be successful unless he learns to lead without 
bossing. The days of the “straw boss” who shouted his orders and cracked 
his whip are over. It never was an effective method, even before the ad- 
vent of a more mature appreciation of work democracy and organized 
labor. The secret of good supervision is to suggest, to stimulate with a 
word of praise, to lead by example. 

Much of the supervisor’s task is to work with the employees he has 
He might sometimes wish he could fire all of his workers and replace them 
with abler ones. This is seldom possible or desirable. Therefore, one of 
the tricks in the supervisor's bag must be to know how to develop hidden 
ability. Realistically, of course, it is no trick at all; it is a competence 
gained only from study and association with the worker, from understand- 
ing his whole attitude, and from wdlingness to help him. As in leading 
without bossing, discovering hidden abilities requires going to the worker, 
being sympathetic, studying him carefully, and giving him every oppor- 
tunity to express himself. This same basic approach will also create a 
favorable working climate, in which the worker will have a feeling of re- 
lease and not a feeling of repression. 

The discussion so far may suggest that the supervisor has a gigantic 
job which he does all alone. This, of course, would not be true, particu- 
larly in government. In instructional situations — m handling the problems 
of teaching workers new tasks, new methods, and new procedures — the 
supervisor, in almost all governmental jurisdictions, has the help of a tram- 
ing officer or a training division. This is also true of his general handling 
of personnel matters. In fact, most of these things are done for him by a 
recruiting officer, an employment officer, and other specialists. Likewise, 
when It comes to methods, the planning staff of the agency is generally 
at hand, often stimulating the supervisor to develop new work procedures 
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and improve old methods. On morale problems and on handling out-of- 
the-ordinary cases, the supervisor in many governmental jurisdictions has 
the help of an employee counselor or employee-relations ofBcer. However, 
the emphasis must be constantly maintained that m the concrete situation 
these functions are all those of the supervisor. Even if he receives help 
from above, the burden inevitably continues to be his, 

3. Problems of Supervision 

There is a temptation to capsulate and reduce to catchwords and slogans 
the truths that should govern supervision in order that a working tech- 
nique may be applied. Slogans can be coined, but they may be misunder- 
stood. What IS good supervision i* What should the qualities of a super- 
visor be in order to make him effective'' 

Vanations in Supervtwry Situations In a still-unpubhshed monograph 
entitled Intioducuon to Stipei mston^ John M. Pfiffner has offered an ex- 
cellent analysis to answer these two questions. Any answer must allow for 
many variations In the first place, what makes for effective supervision 
in situations dealing with one kind of work may not do so under other 
conditions Supervising miners is a task different from supervising typists 
m a stenographic pool, not to mention supervising scientists in a laboratory. 
Secondly, and as a corollary, the ingredients of good supeivision will vary 
with the kind of people involved. Highly skilled artisans or highly edu- 
cated piofessional employees may be of pma donna temperament and 
demand an entirely different kind of attention than less skilled or trained 
individuals. Thirdly, the concrete work situation may make a substantial 
difference. Work in an office requires one pattern of supervisory knowledge 
and skills; work in a factory, in a commercial establishment, or m a school 
building requires another. 

Fourth, the extent of supervisory responsibility will have a good deal 
to do with the demands made on the supervisor. The supervisor whose 
range of duties is narrow probably need not be as specifically qualified as 
the supervisor whose responsibilities are comprehensive in terms of the 
work of his unit. The supervisor who is bolstered by a training assistant, 
personnel officer, and employee counselor probably need not be as broadly 
trained as one who has to work completely on his own, without staff 
services. Or, the supervisor who makes important decisions as to what work 
has to be done and how it is to be done will need to be a more highly 
competent individual. Fifth, the level of supervision is important. The first- 
line supervisor will undoubtedly have less need for intellectual powers than 
the supervisor much further up the line. The former will have more need 
for detailed knowledge of the work to be done. 

^Pfi/fner, John M, Introduction to Supciomon, University of Southern California, Los 
Angeles 1944, mimeographed 
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Requirements of Good Supervision Pfiffner’ lists eight requirements 
of good supervision and good supervisors (1) Command of job content; 
(2) personal qualifications; (3) teaching ability; (4) general outlook; 
(5) courage and tortitude; (6) ethical and moral considerations; (7) admm 
istrative technology , and (8) curiosity and intellectual ability. To elaborate 

(1) Job content An expert knowledge of the work to be done is per- 
haps desirable at the first level of supervision, but it is doubtful if it is 
essential. Ability to do the work skillfully is helpful because it enables the 
supervisor to answei questions by his example Furthermore, it enables him 
to judge results It helps him to lay out work in such a way that one worker 
IS not overburdened and another underemployed However, too great an 
expertness in the work is less desirable, especially if it tends to make the 
supervisor the best worker of the umt, rather than its supervisor. 

It IS doubtful whether supervisors should be recruited without regard to 
their knowledge of the job to be supervised In many work situations, super- 
visors could probably be given quick training m the job content, but they 
should still be selected because of personal qualification Seniority alone is 
one of the worst jiossible bases for picking supervisois Some one has very 
pointedly remarked that twent) years of experience may be simply one 
year’s experience repeated twenty times 

(2) Peisonal qualification!. These are probably the most important 
qualifications foi any supervisor The best supervisory material comes from 
among those who like people, who enjoy coupeiating with others, who have 
the ability to attract others to themselves, who can motivate them positively 
and unite them m their work But we must go beyond this point to con- 
siderations of emotional si ibilily and intdlectual integrity. 

Without emotional stability, the supervisor will not be able to control 
himself. If he cannot control himself at all times, if he is apt to speak to an 
employee in anger, he is not a good supervisor Intellectual integrity implies 
an objective attitude which grows out of a knowledge of one's strength and 
weakness. Such a knowledge permits the supervisor to be objective toward 
others, especially in handling grievances 

Along with emotional b dance, there should be balance in other traits as 
well. It seems fairly well established in psychological testing that good 
supervisory material is more dominant than recessive, more extroverted 
than introverted, mnie stable than unstable, more self sufficient than depend- 
ent on others Any of these traits, however, when carried to an extreme 
degree is harmful 

An individual who must dommate in every situation certainly is not 
good supervisory material Neither is the individual who is so completely 
extroverted that he is not aware of the reactions of others. He who is so 
well integrated and stable that nothing can ruffle him is by that very fact 

^ Op at dbovc ID note G 
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often deprived of motivating power and of the drive that may lead him or 
others far. Likewise, the supervisor who carries self-sufficiency to the ex- 
treme and never seeks advice from others is apt to become an autocrat m 
his actions. Fmally getting down to physical characteristics, it certainly helps 
if the supervisor “cuts a good figure” — if he has the physical presence to 
command the attention of others. Of course, that does not compensate for 
personal weaknesses within. 

(3) Teaching ability. This is one of the three basic skills of supervision. 
Supervisory work requires the ability to participate and lead m conferences, 
to teach groups of individuals. It requires also the ability to teach oneself, 
to keep perpetually at the process of self-education, to remain up-to-date on 
changes and new developments. 

(4) General outlool{. A supervisor needs to be career-minded if he is to 
set an example to his employees. This, after all, is the most effective method 
of leadership. The supervisor should love his job and be absorbed in it. 
He can then engender enthusiasm m others and stimulate them by his 
own example. If he is career-minded, he will foster what has been called 
“clan pride” or espnt de corps, thus furmshing a subtle but effective motiva- 
tion that IS an all-important morale factor. 

(5) Courage and fortitude. These make the supervisor fully assume 
responsibility in all cases where he should. Without both he will not have 
the stamina to take action decisively. He will not be willing to “walk 
toward danger." He may not say “no” when he should, nor frankly con- 
fess mistakes. However, boldness must be balanced with caution, bravery 
with tact; otherwise the supervisor will “stick his neck out” until someone 
hacks It off. 

(6) Ethical and Moral Considerations. It is difficult to speak of these 
without sounding hke the “pulpit,” yet they are not trivial. Whether it be 
petty pilfering of the stamp box, abusing the expense account for personal 
purposes, drinking or gambling, being careless about one’s credit rating, 
piling up traffic offenses, or the wrong kinds of amorous involvements— any 
of these reflects on the respect and dignity which must attend the supervisor 
if he IS to do his best at his job Default in any of such directions may very 
well impair the value of his example. Supervision requires a natural assump- 
tion of responsibility and a natural desire to set a good example. 

(7) Administrative technology. This refers to the ability of the super- 
visor to organize and coordinate. The whole purpose of his job existence is to 
get work done. If he cannot organize this work and coordinate the efforts 
of those who work with him, he will fail in supervision. It is therefore neces- 
sary for him to know something about administration, to have a sense of sys- 
tem and method. He has to be able to lay out schedules and assign work, 
so as to keep constant the stream of production. He cannot get by with 
fragmentary knowledge. Above all, he should know the place of his uni t 
in the organization as a whole 



THE ART OF SUPERVISION 


437 


(8) Cmostty and intellectual abdity. The inquiring mind with an appe- 
tite for unsolved problems is at a real premium in our world. That is why 
it IS necessary for the supervisor not to be too much submerged in the de- 
tails of the work of his unit, why he must be detached enough to see the 
problems beneath and to work on them Furthermore, he needs to be suf- 
ficiently superior in intellect to be able to have an effective approach to 
problems and to be a good problem solver He needs this ability to separate 
essentials from nonessentials Certainly the supervisor should be capable 
of making decisions in a deliberate manner, and not “by the seat of his 
pants.” 

Democracy of Wor{ Examination of these eight requirements shows 
that the “spirit of supervision” demands leadership rather than driving 
force The aim is to secure a voluntary and spontaneous work response, 
with the workers themselves partiapating as much as is feasible in planning 
]ob strategy and determining production methods. It has logically been 
contended that for organic progress the fundamentals of Anglo.Saxon 
political democracy and constitutional government should be extended mto 
the manager-worker relationship 

In a sense, this is the issue of democracy versus hierarchy. In such a dis- 
cussion we are inevitably bucking the set ways of thinking about superior- 
subordinate relationships, about the “inefficiency” of democracy, and about 
the “command functions" in the military sense However, support is fur- 
nished by the writings of Mary Parker Follett,® Elton Mayo,® Fritz J. Roeth- 
lisberger,“ and others 

Mary Follett has pointed out that the claims made for final authority 
are mostly based on illustion True authority actually springs only from 
the intrinsic competence, worthiness, and strength of one in a place of 
authority. To be called authority, it must be spontaneously and tacitly 
acquiesced in by the workers Authority does not leap forth from the com- 
mands of those at the top simply because the organization chart or the 
manual says so It arises out of “the law of the situation,” which is the anti- 
thesis to the “illusion of final authonty ” In other words, institutional situa- 
tions demand certain actions to be taken by those whom commonsense and 
general agreement indicate as the ones to take such actions, regardless of 
what the hierarchic lines might be. 

This kind of thinking means, in terms of effective supervision, that the 
supervisor must be in part democratically chosen He must command the 

® S« her Dynamic AdmimttiaUon, New York Harper 1942 

®Sec his Hitman Problems of an Indwtml CtvtUzaton, New York Macmillan, 1933, 
and Social Pioblems oj an IndtisUial Cwdizatwn, Cambridge Harvard University Press, 1945. 

l^Sec his Management and Morale Cambridge Harvard University Press, 1941, and 
Roethlisberger, Fnt? J and Dickson, William J, Management and the Worl(er, Cambndge* 
Harvard University Press 1943 

Cf Bradford Leland P and Lippitt, Ronald, ' Building a Democratic Work Group,” 
Personnel, 1945 Vol 22, p 142 § 
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respect and the following of his subordinates. Otherwise he will be super- 
visor in name only. He may actually give the commands, but another 
may do the leadmg because that other has implicit prestige with his fellows. 
The effective supervisor, fay superior knowledge and greater skill, “takes 
the workers with him.” His use of the power of command is secondary at 
best. 

It IS a mistake, however, to think of hierarchy and democracy as being 
antithetical. The spirit and practice of supervision can be democratic with- 
out infringing upon the essentials of manual-prescribed discipline. Demo- 
cratic supervision solicits the worker’s interest and participation in the pro- 
duction process on a consultative basis. At the same time, there must be a 
certain definiteness m the handling of human situations and a consistency 
with responsibilities under the laws and regulations. 

Fair dealing and justice sometimes require painful measures for the 
good of the employees themselves Likewise democracy in admimstration, to 
be effective, must be able to act expeditiously when necessary. It cannot sur- 
vive in the ways of a submissive supervisor who does not dare to take action 
for fear of worker resentment Neither can democratic administration exist 
if the employees are dominated by emotional dread of all authority. The 
spirit of supervision should be democratic, and the supervisor should seize 
every possible opportunity to defer to the essential dignity and the senti- 
ments of the worker. However, this can never come about on a lastmg 
basis unless the worker in turn mindful of his obligations as well as his 
rights. 

As Pfiffner puts it:“ 

Managers and supervisors must come to the realization that discreUon 
and flexibility are not synonymous with arbitrariness and power. Man- 
agement of the future, whether pubhc or private, must learn to work 
within the framework of the new personnel jurisprudence, which places 
upon the supervisory staff the same type of restriction which constitu- 
tional safeguards in the Bill of Rights exercise over the executive officers 
of government. It should be remembered that the idea of tying the 
hands of kings with constitutional restraint was thought to be a radical 
move by the substantial people in the world until more modern times. 

In the present century, we have fought two world wars to preserve con- 
stitutional government with Us legal safeguards against governmental 
power over individuals. It seems reasonable to assume that the same 
tvpe of arhitrary power of the supervisor over the worker should be 
abolished m favor of the wholesome discretion exercised within the limi- 
tations of a rapidly developing personnel jurisprudence. 

One final note might be added. It is becoming increasingly clear with the 
rise of labor unions in industry that the day of democracy has not only 
dawned but that the sun is shining near the zenith. A highly placed 
manager of one of the country’s biggest industries recently gave an amusing 

^2 Op at above in note 6 (by permission of the juthor) 
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illustration of what this may mean in terms of human relations. After 
leaving a doDar-a-year job in Washington, he went back to his plant and 
made a personal inspection trip. Several times he was stopped in the corri- 
dors by groups of workers lounging and smoking. He could not tell 
whether they were on a regular recess or not. Nevertheless, he had to say 
“pardon me” and “excuse me” in order to proceed through the corridors, 
whereas a few years ago — he said — he would have taken the names and 
numbers of each one of them and told them to go to the office and get 
their last pay. 

Selecting Supervisors. How to find qualified supervisory material is 
indeed a critical problem. However, the key to picking good supervisors 
is good planning.^^ It is necessary to identify those employees who hold 
promise of making effective supervisors before the need for them actually 
arises. This selection of understudies is frequently made quite unconsciously. 
The supervisor will turn to the most dependable worker and ask him to 
take his place when he is out of the room or to train a new worker. Or 
the supervisor will in some other way indicate his preference among the 
workers with whom he has contact. 

The trouble with this process is that it is frequently quite unplanned. 
Furthermore, it is usually based on the need of the moment. A premium 
is thus placed on dependability; or on the ability to teach— as in the case 
of training a new worker; or even on such a negative factor as the super- 
visor’s feeling that the man he has seleacd is no threat or competition to 
him. The only adequate answer to the problem of picking supervisors is to 
have a scheme prepared well in advance. This is a responsibility of top man- 
agement. Nevertheless, unless the worker knows the plan that management 
follows in choosing supervisors he cannot have much incentive and certainly 
he will have very little sense of direction toward achieving advancement. 

In most work situations today, the system— if it can be called that— for 
picking supervisors is the very informal and almost entirely unplanned 
one of observing the workers on the job. When a likely candidate for a 
supervisory post is spotted, his name is recorded in the mind or perhaps 
in the notebook of the boss, depending on how systematic he is. When an 
opportunity comes up, the various candidates the boss has noted are inter- 
viewed. Their work records are compared and then one man is madt 
supervisor. 

This system, informal as it may seem to be, can be a good one if defi- 
nite standards are kept in mind. There may be a personal history in writ- 
ing of each worker’s performance, including his performance under ten- 
sion, how he gets along with his fellows, whether he is ambitious, whether 
he has made any suggestions for improvement of the work, his conduct 

13 A good introduction to supcrviwry training may he found in Fern, George H., Tnamg 
jor Stipcrvision in Industry, New York: McGraw-Hill, 1945. 
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off the job, and so forth. If such a record is not kept as part of each em- 
ployee’s personnel folder, an ill-considered choice is much more likely. 

The personal interview is frequently used, particularly if the superior 
making the selection of the new supervisor is two or three levels removed 
from the candidate and does not know his work intimately. The interview 
is useful to test personal traits. Generally it does not have sufficient validity 
to contradict the record of work experience or the recommendations of 
former superiors. 

Recommendation by former superiors needs to be given some weight, 
too, but caution should be exercised. The supervisor’s recommendation is 
only as good as the supervisor himself. If the supervisor is one who for his 
own self-protection will select the worker who is aggressive and pushes him- 
self forward, or if he notices only the people who are pleasant and inoccuous, 
his recommendation would be misleading to that extent. By and large, how- 
ever, it is to be doubted whether the superior, in making a promotion, 
should override the supervisor’s recommendation. 

Written tests are not much in use for the selection of supervisors. Yet 
such tests can be helpful indicators. A grave question is whether inventories 
of personal traits or basic interests may be used with complete assurance 
in a competitive situation. It has been well established that general intelli- 
gence and subject-matter knowledge— how to lay out a job, how to issue 
instructions, how to teach— can be readily tested, not to mention the funda- 
mentals of public administration. 

It has also been demonstrated that the intelligence test alone is a fairly 
good indicator to identify supervisory talent, provided that complete reliance 
is not placed upon it but that further screening takes place. The supervisor 
cannot be effective unless he is superior in intelligence, or at a bare mini- 
mum as intelligent as the average worker under him. Otherwise he is seri- 
ously handicapped in his leadership and in his acceptance by the group. 

State and local governments in certain jurisdictions use the competitive 
promotional examination. This can be a sound system, but it depends 
almost entirely on how it is administered. Mere posting of the opportunity 
to take a competitive promotional examination would certainly not be 
enough. 

Finally, there is still another device— election of supervisors by their fel- 
low workers. This has been tried in a number of places and found to be 
none too successful. Probably supervisors should conduct themselves in 
such a way that they would be the choice of their workers. But it is to be 
doubted whether the most popular member of a group is always the best 
supervisor. 

Even a selection system combining most of the elements here reviewed 
would not guarantee a good supervisor. He would still have to be tried 
on the iob; an understudy system is therefore desirable. Once workers with 
supervisory talent are identified, they should be given a chance of showing 
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their abihty as supervisors. They could act as relief when their supervisor is 
on sick leave or vacation, or during shorter periods when he is called away 
from his post. Duiing this kind of probationary period when the candi- 
date IS acting as understudy, he should be given training to qualify him 
fully for his job. His performance as acting supervisor and as trainee will 
allow a fairly definitive rating of his promise. 

Stipei vision and Policy. The system by which supervisors are picked 
depends upon the policy of top management. To what extent are supervis- 
ors the victims of top policy^ We are tempted to reply In inverse propor- 
tion to the degree of their use in the determination of policy. In turn, their 
participation in policy-making is in large part a problem of communication 
— ^getting information about pohcy and underlying reasons down the hier- 
archy and policy suggestions back up again “ If the agency head sees to it 
that managers on the intermediate levels down to the first-line supervisors 
meet regularly with their work associates to discuss the objectives of the 
organization and how successfully these are being accomplished, supervisors 
will have an opportunity of contributing to the making of pohcy 

When they do, they are likely to press for reasonable flexibility in the 
application of general regulations that impinge upon their relationship 
with their employees'" There are still too many rules which require 
supervisors to take specified action against the employee irrespective of the 
particular circumstances of the individual case, and sometimes over quite 
trivial matters When the supervisor’s disaetion is so sharply limited, he is 
impaired in his opportunity for effective supervision We are here faced 
with an inherent dilemma of large-scale organization. On the one hand is 
the demand for uniformity, and on the other a realization that for best 
performance the supervisor requires as much latitude as possible 

It 15 not in pohcy matters alone that supervisors may be victimized. 
They are also e-sposed to pressures of various sorts from higher levels These 
pressures may come from superiors in the line of command or from officers 
in staff services who may interfere m the supervisory situation for one rea- 
son or another. Much of the funcaonal specialization of large-scale organi- 
zation IS in a sense an interference with effective supervision Examples are 
the supervisor's inability freely to reward exceptional service by increased 
pay, or to hire and fire employees. In fact, certain state and local jurisdic- 
tions give the employees generally the right to appeal to the civil service 
commission for leinstatcment on its decision. 

One of the sharpest pressures which a superior can bring on a supervisor 
IS pressure for greater production without conceding overtime compensation 
Another example of pressure may arise from employee counseling by special 
staff services. During World War II, especially in the federal service, the 

For a fuller discussion, see above Ch 16, "The Formulation of Administrative Policy " 
1" For further discussion, see above Ch 17, "Government by Procedure," especially sec d, 
"Creation and Criteria " 
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supervisor’s )ob of looking after the morale of his employees was almost 
completely taken over m some agencies by an employee-relations staff, par- 
ticularly by the employee counselor. The more technical specialists there 
are in personnel and management planmng offices, the greater is the tempta 
tion to exert vinous pressures on the supervisor — ^indeed, to make him abdi- 
cate certain of his responsibilities and pass them over to these technicians 
Specialization— notwithstanding its general merits— thus causes anothei 
dilemma m first line supervision. 

Sfian of Supe) vision A specific problem which deserves consideration 
might be called that of the span of supervision How many workers can 
one supervisor control effectively'’ This is not the way the number of work 
ers assigned to the supervisor is usually determined, however The super- 
visor IS simply given a block of work to do and the number of workers 
deemed adequate to handle it, without much thought of the problem of 
span of supervision Under the pressure of what may be an impossible 
assignment, the supervisor can very well break down or resign himself to 
doing an inadequate job. 

It IS not possible to give a definite answer to the question of “the span of 
supervision ’ Graicunas” tried it by insisting that no superior should super 
vise more than three subordinates, but immediately we would have to make 
an exception at the first level of supervision because so many employees 
carry on rather mechanical tasks which require a minimum of surveillance 
In other words, the span of supervision depends upon the homogeneity of 
the work, its mechanical or nonmechanical nature, the proficiency ol 
the workers, and so on In short, it depends upon the amount of attention 
the supervisor needs to give to each individual worker Naturally, the more 
time he has to spend with each, the fewer he can supervise 

It IS doubtful, however, whether a single supervisor can supervise more 
than SIX or seven workeis unless their tasks are almost entirely mechanized 
and routimzed True, the supervisor can save himself a lot of time by 
oigamzing his own job There are many internal controls such as produc 
tion records and quahtv control records which can save the supcivisoi 
many steps and much personal attention, thereby lengthening his span 
of supervision 

Employee Oigantzation and Supei vision. Something has been said in 
the preceding discussion about the new democratic approach to supervision 
Reference his been midc to the employee union This changed situilion 
constitutes a novel problem for supervision In the first place, in a highly 
unionized plant or office— and most goveinmentil jurisdictions, especiill) 
the larger ones, are now unionized at least in part— democracy has been 

“Rditionship in Organization in Gulick, Luther and Urwick, L, eds, Papas on the 
Science of Admmstralicin p 183 ff New York Institute of Public Administration 1937 
Cf also above Ch 7, Working Concepts of Organization,’' sec 3, “Quest of Organizadonal 
Unity 
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forced upon the supervisor by the very organization of the employees. He 
has to deal with grievances consistently because he is confronted by an 
organized group. He has to discuss hours of work, assignment of work, or 
whatever the topic of a complaint may be, in terms of die weight of 
numbers. 

Nor is that all. As factories have their shop stewards who speak for the 
union even though they are also employees themselves, so the government- 
employee unions have their spokesmen What happens to the undivided 
authority of the supervisor when he is dealing with a shop steward about 
one of the supervisor's workers^ Certainly the pure concept of hierarchy 
IS affected. The employee union by its very existence puts a premium upon 
intelligence on the part of the supervisor, upon a progressive philosophy m 
his dealings with workers, and upon his skill in negotiations not only face 
to face with his employees but also with otheis outside his shop. The prob- 
lem of the employee union might well be pondered by those who are 
selecting prospective supervisors 

Another entirely different question comes up in connection with unioni- 
zation— the question of whether the supervisor himself is to be unionized.^^ 
There is still considerable public controversy about the issue whether 
foremen m factories and supervisors in offices may belong to labor unions 
or whether they are— as management contends— an integral part of the 
executive system. The truth is, of course, that the supervisor m this matter 
IS on the fence, or in an organizational no man’s land Being raised from 
among the workers, being in daily contact with them, the first-line super- 
visor, if he has any sympathy at all, very readily identifies himself with 
them. 

On the other hand, no one can deny that even supervisors in the first 
line are the fingers of the hands of management They are not only first- 
line supervisors but first line executives as well We could conjecture that 
the supervisor would regard himself as a manager and an executive only 
when his place is such is clearly indicated to him by top management 
and only when management is sjmpathelie to the individual worker. If 
the worker is in f ict suppressed or exploited by m m.igement, the sympa- 
thetic supervisor will he prone to side with the workers in a controversy 
between them and m in igemcnt 

SJioitRiiii Vci'iti Long Rim Point of View Many of the pioblems of 
supervision can be telescoped into one question — that of the short-run versus 
the long-run point ot view A management which insists on immediate 
top production at any given level of work proficiency without taking time 
and money for training in order to up grade the worker or give him an 
opportunity to train and develop himself, pursues a policy which has far- 

tlAn excellent discussion of the industnxl aspect of the matter is contained in Roethlis 
berger, Fntx J , “The Foreman Master and Victim of Double Talk," Hai vard Bamiess Renew, 
1915, Vol 23. p 283 ff 
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reaching imphcations for the supervisor’s role. This kind of attitude on the 
part of top management causes a situation in which the job contends against 
the individual's personal development. 

In the past, government has generally refused to facilitate training 
and educational opportunity by placing immediate efficiency ahead of long- 
run self-development. The supervisor who tries to “hang on to his good 
men ’ rather than let them go out and get additional experience elsewhere 
IS doing the same kind of blocking When supervisors are job-conscious 
rather than people-conscious, they are going to make such mistakes. How 
long will It take the employee umons to wake up to these considerations? 

To be sure, the emphasis m position classification must be on the job 
rather than on the individual if the classification system is to be objective. 
Nevertheless, any one who has had experience m working with groups 
of people knows that the only workable long run arrangement is to give 
every individual an opportunity to find the type of work for which he has 
greatest aptitude, and then to help him actively to develop himself to 
capacity In broadest terms, this is a question as to how much of each 
day IS going to be given to planning for future days, and how much of 
the daily production may be sacrificed m order to gam some time for 
training to increase efficiency and productivity for the future. The balance 
may vary with different situations, but there certainly must be a balance 

Do we make the most of supervision? The answer is We do not by 
any means. Government particularly has sinned in this respect. Govern- 
ment, bv developing civil service systems and higher staff services such as 
personnel, budgeting, and management planning, m a sense has tried to 
make up for deficiencies in supervision It took another world war and 
the pressing need for increased work with decreased manpower to drive 
us into a sounder consideration of supervision At the same time, the devel- 
opment of labor unions and the extension of the idea of democracy from 
the political arena into the economic and the workaday world have under- 
scored the importance of supervision To put it paradoxically, we have 
moved away from hierarchical considerations because of better organized 
worker interests, only to be led back to hierarchical considerations demo- 
cratically conceived. 

4 Supervision and Employee Initiative 

Institutional Climate The character of supervision in any given organi- 
zation IS neither merely a reflection of a particular function or activity that 
is being supervised nor principally the result of the personal qualifications 
of the supervisor, important as these are We must take into account still 
another factor— the "institutional climate"; that is, the policies which are 
imposed upon the supervisor by top management and the attitudes of execu- 
tives and managers on the intermediate levels above the first-line supervisor 

For example, nonrecognition of unions will have a great deal to do with 
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the character of supervision in any institution. Usually the good supervisor 
IS able to make the employee loyal to the organization, but the development 
of such loyalty becomes an impossible task when the climate of the insti- 
tution IS frigid and repulsive to the worker. The good supervisor is worker- 
centered, but how can he be worker-centered if no one above him is 
interested in the worker ? 

Top Management Suppott. It is therefore highly important that top 
management identify itself with the supervisor. One way of doing this is 
to make sure that tlie supervisor is properly selected, trained, and paid. 

Second, he should be kept constantly informed, not only of company 
policy which affects production, but also of policy in every other respect, 
so that he will be m effect a part of the stream of consciousness of the or- 
ganization as a whole. This applies with special emphasis to government 
agencies. If the head of the agency is satisfied to make policy and pass 
It down as a court hands out its decisions, he need not be surprised if the 
supervisors fail to identify themselves with him. If, however, the super- 
visors are constantly consulted and kept informed, if there are frequent 
staff conferences at each level of the organization, there will be in effect 
only one identity to the organization. We might say that any top manage- 
ment which loses its foremen or supervisors to a union deserves to suffer 
this loss. 

Channeling Employee Imtiatwe. In brief, top management may encour- 
age or stifle the supervisor. He may be made a mindless cog of control. 
Yet It IS obvious that he should never try to substitute for the initiative 
of the employee. The real job of supervision is how to furnish control and 
guidance without destroying employee initiative. In terms of producton 
the very purpose of hierarchy is to free the workers of organizational im- 
pediments so that they can spend their full time and full energy on the 
task of getting the work done. 

The supervisor who has sympathy for the worker, who is interested in 
the worker’s problems, who lets the worker talk and even “talk back," who 
fights the worker’s battles with the higher manager, will not be inclined 
to stifle the initiative of his employees. This is not e lough, however. It 
IS necessary in addition that workers have a market for their initiative, so 
to speak. This may be furnished by an employee-suggestion system. 

Suggestion Systems. The suggestion box, periodic awards, and plant 
publicity can hope to achieve only partial results at best. Moreover, if the 
workers are convinced that the scheme is primarily for the benefit of the 
stockholder, the employee-suggestion system is not going to work anyway. 
However, many suggestion systems have been effective, and the methods 
required for then operation are well established. J. M. Juran, m his Bureau- 
cracy— A Challenge to Better Management, lists eight essential require- 

New York Huper, 1944, p 117 (by permission of the publisher). 
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raents for a successful employee-suggestion system — or, as he sigmficantly 
prefers to call it, “employee-partiapation” system: 

(1) Announced of&cial support of such a plan; (2) a channel for sug- 
gestions separate from normal supervision; (3) prompt acknowledge- 
ment of the receipt of suggestions, (4) fair and impartial investigation 
ot each suggestion, (5) progress reports to the emplojee where the in- 
testigation takes a long time, (6) final report issued with prior 
knowledge, if not concurrence, of the employee; (7) a recording in the 
employee’s personnel record of (a) his making the suggestion and (b) 
results obtained, and (8) a system ot reward for valuable suggestions 

Juran goes on to point out that the system can be varied. It may be 
merely a record of suggestions for the recognition of the worker's merit. 
It may operate on nonfinancial recognition— for evample, a letter from top 
management. It may establish promotion preference. And it may involve 
tangible rewards in the form of a gold medal, a bronze plaque, or a grant 
of money During World War II, several federal departments established 
such suggestion S) stems with considerable benefit to their operations.^'’ 

The suggestion system is not the only form of stimulating employee initia- 
tive. Under the so-called ABC conference, various groups throughout the 
hierarchy down to the lowest level meet together to give each individual 
an opportunity to speak his mind In the absence of such an arrangement, 
regular supervisor conferences have proved to be valuable on all levels, 
including that ot first-lint supervision Lmployee clubs widi ostensibly 
recreational purposes may also be effective morale-builders and vehicles for 
free discussion of work problems as well. Like the best kind of army 
officer, the supervisor in government must be ever alert in his concern for 
his men If he shows the same concern for strengthening and equipping 
his workers that the company commander does for feeding, clothing, and 
sheltering his company, he would tome close to the practical ideal of 
supervision. 

Rating Employees A good employee-ruling system requires definite 
standards of performance and thus assists in work programming and work 
scheduling."" It also leads natuially to the improvement of performance— 
that is, training. In discussing with the employee the rating given and 
the reasons for it, the supervisor has a precious opportunity of winning 
confidence, correcting weaknesses, and prompting new zest by objective 
praise The supervisor can succeed only in terms of his personal relations 
with the worker in giving a complete judgment of the latter’s pcrfoimance 
Without such close contact and conditions of candor, the supervisor’s 
reports to his superiors are worthless. 

t® Cf. Donaho, Jolin A , “Emplojtc Sujrgcstion Systems in the Public Service," Public 
Personnel Sitieui, 1945, Vo! 6 p 230 ff Sa also below Ch 20, "Administrative Se!f-Im- 
provemtnt, sti 4 ‘ Basic R sources in Minjuimcnt Improscmcnt" 

^ Cl aboiL Ch 18, ‘The Tasks of Middle Management," sec. 3, “Running the Show," 
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The quest in public administration has been primarily for a foolproof 
form of performance rating. The number of revisions of rating forms 
in the federal government testifies to this search for a magic tool. However, 
many governmental jurisdictions have abandoned the search and have spent 
their time more profitably on improving the ability of the wielders of the 
tool— the supervisors themselves. The supervisor must be able to sit down 
with the worker and go over his whole performance, winding up by recom- 
mending to him concretely what he can do to improve his work. Fear of 
such a session is perhaps the key to excessively formal supervision and 
neglect of real supervisory responsibility, especially in governmental jurisdic- 
tions where performance rating has been highly formalized. 



CHAPTER 


20 

Admmtstratm Self-Improvement 

1. Evolutionary Currents 

Beginnings of the Analytical Approach. As we have seen earlier,' the 
analytical approach to Araerian public administration is of relatively recent 
ongm. We may trace it back to the establishment of the New York Bureau 
ot Municipal Research in 1906. The methodically planned and systemati- 
cally executed surveys undertaken by that bureau led to many striking 
improvements in Uie government of the city The success of those surveys 
won almost instantaneous recognition for the analytical approach that sup- 
ported them. Unscrupulous politicians could not withstand the force of 
facts thus brought to light. Indeed, it was this widening exposition of the 
darker aspects of city government which ushered in the reform admmistra- 
tion of John Purroy Mitchcl from 1914 to 1918 

Other communities, noting these achievements, called on the New York 
Bureau for help. Surveys were made of cities, counties, and states through- 
out the country, and even abroad. Citizens in these jurisdictions saw that 
facts were more powerful than partisan assertions. As a result, bureaus 
of governmental research sprang up m many communities, often staffed by 
those trained at the New York Bureau. 

These governmental research agencies carried forward the basic reforms 
initiated in the late nineteenth century — elimination of the spoils system; 
municipal home rule; election reform; and direct popular control through 
referendum and recall of officials. New programs were added, such as the 
short ballot; strengthening the chief executive; elimination of administration 
by legislative committees and boards; establishment of budget, accounting, 
and audit systems; departmental reorganization; scientific tax assessment; 
centralized purchasing; and judicial reform. The National Municipal 
League, established in 1894, gained in influence as it incorporated many of 
there features in its model city charter and provided a clearing house of best 
practices for citizen groups 

' Sll ibmc Ch 2, "Thi. Study of Public Administration ” 
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Giotvth of Systematic Inqttvy The Commission on Economy and 
EfEciency, appointed in 1910 by President Taft, was in large pait an out- 
growth of the work of the governmental research bureaus. The commit- 
tee presented a senes of reports on the necessity for a nauonal budget sy^ 
tem, better departmental working methods, and other administrative re 
forms in the federal government. While no immediate action was taken 
by Congress, the studies paved the way for later improvement, and the 
ideas they set forth lived on. Similar work was put under way in New 
York State under Governor Charles E Hughes Ultimately, a thorough 
going reorganization of the state government grew out of the proposals of 
the New York Constitutional Convention of 1915. 

Special commissions of inquiry appointed by state and local chief execu 
lives appeared with increasing frequency as the years went by. Likewise, 
legislative committees undertook inquiries of their own. One of the most 
noteworthy of these was the Special Joint Committee on Taxation and 
Retrenchment in New York State, which began its work in 1921 under the 
chairmanship of Frederick Davenport Its reports provided excellent source 
material for the student and practitioner of public administration every 
where, as well as many tangible benefits to New York state and local 
government. 

In more recent years, both congressional committees and presidents have 
given increasing attention to organizational and administrative problems.* 
In 1937, comprehensive reports on these subjects were submitted by the 
President’s Committee on Administrauve Manigement* and by the Brook 
ings Institution,'' the latter employed by the Select Committee to Investigate 
the Executive Agencies of the Government, known as the Byrd Committee 
The Brookings study was the last intensive effort m the field of federal 
departmental organization made by Congress, although during World War 
II the so-called Truman and Ramspeck committees made noteworthy 
investigations of specific aspects of admmistration While these inquiries 
resulted in the tightening of operations and the elimination of instances of 
inefficiency, few tangible gams in administrative organization have emerged 
from direct congressional action On the other hand, the svork of the Presi- 
dent’s Committee on Administrative Management has been outstanding 
Its report prepared the way for important organizational improvements that 
were effected on the eve of World War H. 

Academic and Professional Support Such efforts from an early date 
required men and women trained in governmental research and analysis 
The staff of the New York Bureau of Municipal Research had been m great 
demand in many places To meet this demand, the bureau in 1911 set up 

*For a historical survej, see Menam, Lewis and Schmeckebier, Laurence F, Reorgam- 
nation of the National GoternmenI p 181 ff Washington Brookings Institution, 1939 

s See Its Report mth Special Studies, Washington Goiemment Printing Office. 1937 
Senate Report No 1275, 75th Cong, 1st Scss Washington, 1937. 
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a Training School for Public Service The program acquired characteristic 
features of graduate training under Charles A beard in 1915 and later 
under William E Mosher About the same time, the universities began to 
be interested not only in governmental research but also in training students 
tor research and administrative posts Many universities — such as Syracuse, 
Columbia, Chicago, Minneson, Harvard, and Alabama, to name only a 
few— have formulated specihe curiicula for this purpose ’ 

Foundations likewise became inlerested in better government manage- 
ment They granted funds to universities for research and training pro- 
grams They also gave support to the work of the New York Bureau of 
Miinieipil Research — since l')32 the Institute of Public Adrainistiation — and 
to basic studies like those eirried on by President Hoover’s Committee on 
Social Trends, the Commission of Inquiry on Public Service Personnel 
(1934 1935), and the C ommittec on Public Administration of the Social 
Science Rcscireh Council' 

Reflecting in iiieieisingl) protessionil attitude toward public adminis- 
tration, public olficnls hue grouped together in organizations for the c\ 
change of evfxrience md iniormation Eieii before 1900, a number of 
such liodies were miking contributions to lietter government— tor cvamplc, 
the American P ibhe Health Associition, the International Association of 
Chiefs of Police, and the American Society for Mtinicipil Improvements 
A related early development was the cst iblishmeni ot state Icigucs of mu- 
nicipalities, which devoted their attention to uousing interest in improv- 
ing mumcipil practices and in presenting the needs of the cities to state 
legislatures. 

The work of such associations was given great impetus in the early 
I93(i , bv the foundation of the Public Administration Clearing House in 
Chicago It became the headquarters of a do/cn or more organizations of 
public authorities and officials under one loof, commonly known as the 
“1313 Group” (1313 hast 60th Street) Its members — typified by the Council 
of State Governments the American Municipal Association, the Interna 
tional City Managers Association the Municipal Finance Officers Associa 
tion, the Cu il Service Assemlily the American Public Welfare Association, 
and the American Public Works Associition — are today enlisting thousands 
ol officials m the cause of sound idministr itinn through conferences, profes- 
sional journils, and disscmin ition of research Consulting, research, and 
publication services are rendered through a joint agency, the Public 
Administr ition Service 

Stimt'liis fiom Pnuate Management Fven before the search for new 
administrative methods was under way in government, pioneers in industry 

5 Ci Graham Gtorije A , Education for fahhc Adminiaratton, Chicago Puhhc Admin 
islration Scriicc 1941 

^Cf \ndcrvin Willnm and Cans, John M, Rtscaich in r«bhc Admimhalion Chicago 
Public Administration Scrsicc 1945 
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had developed a fruitful technique of studying production problems, even 
tually to be known as "scientific management. ’ Faced with the evident fact 
that employers weie unable to adjust themselves to the great indiisrnal ex- 
pansion after the Civil War, these pioneers began to study the methods by 
which production was controlled. 

Historically, the movement began in 1886 when Henry R. Towne read 
his paper entitled “The Engineer as Economist,” before the Ameriean So- 
ciety of Mechanical Engineers. Towne proposed that an engineer should 
not only be interested in the invention, design, and installation of a machine, 
but also in devising means for the most effective operation in the shop 
This idea of bringing the ciigiiiLer into the problems ot production sug- 
gested an entirely new relationship between employers and specialists. Its 
full implications were not explored by the stxiiety that Towne had addressed, 
svhieh confined itself to discussing devices and methods of improvement in 
industry suggested by the experience of its members It did not attempt to 
develop a body of principles, but dealt with particular problems that were of 
general inteiest, such as piece r.itcs 

Meanwhile, Frederick W. Taylor— as worker and later as foreman— 
was observing the causes of waste, breakdown in production, inefficiency in 
the use of materials and machines, conflict betw cen w orkers and employers, 
and almost total lack ot planning Taylor began his inquiries by examin- 
ing the daily problems of the shop He experimented w ith all the variables 
connected with a certain operation, machine, or material until he found 
the best method of doing the job He studied, measured, and then set up 
specifications. 

When the best method was found, Taylor needed to transmit it to the 
other foremen Thus training became an additional aspect of his approach. 
He discovered that the study of one jihase of operations led to another— 
to the relations of labor and management, and finally to the problems of 
over-all organization Tiiloi’s ideas were presented in his Pnnciples of 
Scientific Management, puhlished in 1911.^ The volume awakened world- 
wide interest in management circles It w'as translated into more than a 
dozen languages and exerted a strong influence in France, Germany, Eng- 
land, and Japan * 

Further stimulation for the study of production costs resulted from 
hearings before thi Inters! itc Commerce Commission in I9I0-I9II. In these 
hearings the 'hiyipcr interests, which xverc opposing a railroad’s request 
for a rate increase, demindcd thit the railroad make every effort to de- 
crease Its operating costs before being granted an increase. As evidence of 
the great savings that could be made by careful operating methods, the ship- 
per interests cited the economies derived from Taylor’s work in several 

Republished New York Hirper, 1934 

** Slc Person Harlow S , "The Genius of Fralerick W Taylor," Advanced Management, 
1945, Vol 10, p 2 ^ 
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industrial plants. Some of Taylor's associates, among them Henry L. Gantt 
and Frank B. Gilbreth, were called to testify on the new approach to man- 
agement. It was at this time that the term “scientific management" was 
coined and first used publicly. The publicity growing out of these hearings 
contributed to wider acceptance of the movement by industry." 

After World War I, the formation of management societies helped to 
raise professional standards and to disseminate information on new tech- 
niques to a much broader audience. Among these bodies were two organiza- 
tions which hater joined forces to form the Society for the Advancement of 
Management. In 1919, the National Office Management Association began 
to apply to office routine the methods used in shops. 

Government Reipome. Government has increasingly utilized the meth- 
ods of scientific management. Perhaps the relatively slow start was due 
to the inapplicability of many of the early techniques to governmental 
functions. In recent years, as scientific management has concerned itself 
more with problems of planning, orgamzation, personnel, and administra- 
tion, It has had more to offer to governmental staffs. A common element 
in these two noteworthy movements toward administrative progress — the 
one in industry and the other in government— has been the spirit of objec- 
tive inquiry and analysis. While techniques have changed, the general 
approach has remained the same. 

2. Orghnization for Administrative Analysis 

Conceivable Alternatives. The chief executive of a government or the 
head of a department, bureau, or division may approach the task of ad- 
ministrative selt-iraproveraent from a number of angles. Whatever the 
angle, the task breaks down essentially mto constant review and effort to 
obtain better operations in terms of what is done, who does it, and how it 
IS done. 

Obviously, the governmental executive cannot concern himself with the 
details of administrative analysis. He may, by personal action, resolve 
some problem or difficulty. Exercising general supervision is itself in large 
measure a job of adjusting and resolving orgamzational and procedural 
matters, and of training subordinates to fit into the operation. The govern- 
mental executive can, however, do only a small part of the job personally 
and will need to supply himself with various types of aids. 

He could employ outside consultants to work out proposals for improve- 
ment and to assist in their installation. Or committees of key line-subor- 
dinates or staff officials within the organization may be appointed as 
particular problems arise. Periodic meetings may provide a setting for 
throwing administrative problems on the table for discussion and resolu- 

® Sec also House of Representatives, Committee on Labor, Hearings on the Taylor system, 
62i Cong, ht Scss, 1911. 
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lion. An administrative “general staff’— budgeting, personnel, admin- 
istrative-planning, and programming officers— provides another instrument 
for analyzing and disposing of major questions of organization and 
management. 

In accomplishing the task of raising the general level of management, 
the administrator must bring his hne operators and supervisors mto the 
total effort for improvement. On them rests principal responsibility for 
initiating or carrying out most of the modifications which will be made 
from day to day or week to week. In the process of harnessing the ener- 
gies of his operators and supervisors, the administrator must also bring about 
participation and support on the part of the rank and file of employees. 

All of these are not alternatives limiting the choice of the admimstrator 
Each supplements the other. Each warrants consideration in the total picture. 
Each plays a part in the broader context 

Imptovement Through the Admtntstratoi’s Personal Action. The skilled 
administrator in the course of a day’s work has many opportunities to 
bring about informally adjustments which will remedy existing difficulties 
or prevent future trouble and friction How effective he is at this depends 
upon the keenness of his observation of the organization at work and his 
sensitivity to the existence of bottlenecks, conflicts in responsibility, personal 
maladjustments, and outmoded methods 

Unobstructed flow of information to him from his staff officers and from 
operating officials will help Coraplamts coming from them will often 
lead to the deteaion of fire under the smoke If the fire is not big, the 
administrator can put it out himself Usually he is unable to do it alone. 
Rather he must rely upon his subordinates If this is to work out, he 
must provide a fertile environment which will stimulate administrative 
improvement by those subordinates. Generally, the administrator’s principal 
contribution will be the giving of considered assent to changes which have 
come up to him for approval from his general staff, from his operators, 
from consultants, or from meetings of groups within and without the or- 
ganization concerned with specific problems 

Use of Outside Consultants Government agencies often are confronted 
with administrative problems which require intensive study beyond what 
can be done by the regular staff Or, for example, the balance of personal 
factors may be such that no one within the agency can deal with such 
major problems effectively In these situations, an outside viewpoint or the 
utilization of experts who have been schooled in solving similar problems 
in many jurisdictions will be easential 

To meet such special needs, outside consultants have been employed by 

^*Iror a fuller discussion, see Stone, Donald C, Notes on the Governmental Executive 
His Role and His Methods Public Admimsliation Renew 19*15, Vol 5, p 210 g This 
paper is also available in New Horizons m Public AimimilisUon University, Ala Universit> 
of Alabama Press 1915 
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government, federal, state, and local, with increasing frequency in lecent 
years. Well known are the surveys made by the Institute of Public Ad- 
ministration, the Public Admimstrauon Service, the Blockings Institution, 
and private consulting firms to develop broad plans for governmental re- 
organization. Their efforts have been concerned ordinarily with the fun- 
damental aspects of better structure and management, and not with the 
minutiae of administration. 

Less far-reaching in scope, but more important lor the development of 
sound administrative practices, is the c\tent to which federal, state, and 
local administrators arrange with consultants to work as temporary rein- 
forcements of then staffs, without publicity or fanfare. For example, the 
War Production Board brought in the director of the Institute of Public 
Administration to serve temporarily as head of its Organizational Planning 
Division The Petroleum Administration for War employed the director 
of the management department of Standard Oil of California as adviser on 
administrative problems Some of the staff members of the Navy Depart- 
ment's Office of the Management Engineer were recruited from industrial 
engineering firms that had previously eonducted administrative studies for 
that department The Department of Agriculture brought back on a part 
time basis a former official turned college president to head up a reorgani 
zatiun program The United States Bureau of the Budget has used the 
services of a number of consultants to assist on its own internal problems 
as well as its work of aiding other agencies in solving theirs. 

At the state and local levels, the Public Administration Service has 
applied on a broad scale this idea of quiet assistanee to officials m the in 
stallation of new organization and methods This approach has proved 
more effective in most cases than the preparation of lengthy survey reports 
which often end up gathering dust in bookcases In many areas, local and 
state officials secure help in solving their problems from university research 
bureaus. The Buieaus of Public Administration of the Universities of 
Alabama, California, and Virginia, for instance, have been called on ex 
tensively by public authorities for such assistance 

Use of Committees The use of committees of subordinates is an old 
device for solving administrative problems In New York City, for example, 
Mayor LaGuirdia appointed a Commiltce on Simplification of Procedures 
composed of the budget director as chairman, the comptroller, the Coramis 
sioner of Investigation, the Commissioner of Purchase, and the president 
of the Civil Service Commission In the federal government, the War Food 
Administrator determined upon a plan of reorganization of his agency, 
ind appointed a committee consisting of the director of the Office of Budget 
and Finance as chairman, the director of personnel, and his general counsel 
to put the plan into effect 

Pointing the way toward increased use of the committee device in the 
federal government arc two other recent examples At the direction of the 
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deputy chief of staff of the War Department, two committees were formed 
to propose improved methods for reporting on the strength of the Army 
One of these committees — known as the Steeling Committee — furnished 
the general leadership and considered the proposals submitted by the second 
committee — the Working Committee — which assembled the study data 
and prepared allernitive suggestions for better strength reporting. 

The second esample is found in the use ot the committee device to 
achieve the ob|ecti\cs of three federal agencies — the General Accounting 
Office, the Ticasuiy Dcpirtmcnt, and the Bureau ot the Budget — in bring- 
ing about a simplificilion ot the govcinmental p.ijroll system Repre- 
sentatives of cich of these agencies colliboraied in the study, preparation 
of findings, and formulation ot recommendations Following appioval by 
the three igencics, the necessary regulations sserc issued by each for its 
sphere of government wide responsibility to make the recommendations 
effective 

Special committees are not only a useful means ot developing new ideas, 
but are often helpful when it comes to putting the ideas into effect The 
United States Department of Agriculture has used such committees ex- 
tensively " But there ire dangers as well as ads images Committee mem- 
bers may already be oserbuidened to a point that the proposed course of 
action IS apt to he no moie well thought out than an olf-the cuff decision 
by the administrator The two committee system used in the Wai Depart- 
ment piovides a method for lessening such a danger 

Sometimes committees aic appointed to meet situations m which the 
members have vested interests, so that no neutril or ovei all viewpoint can 
be brought to hen on llicm Moreover, the designation of i committee is 
often an effoit to eompensate foi the failure of in operiting ofhei il nr for 
madee|uatc staff woik Committees are most Irinlful when an admm- 
istritivc assistant or a member of the idminisli itoi’s general staff [unctions 
as chairman or services the committee through the eollcetion of information 
and the prepwation of diaft rcpoits 

Staff Meettngs Meetings ot the administruor with his pnneipal assist- 
ants ean be of greit value in administrative self improvement Such 
meetings arc m general more productive m providing a forum for the 
common recognition of defieicneicv and for bringing about general agree- 
ment on a course of action than in evoKiiig specihe solutions By careful 
planning, the administrator ean eciitci attention upon the most important 
points and make certain that the discussion does not reduce itself to ir- 
relevant issues 

Cf Glaser, Comstnek, ‘ ManiRinsr Committee Work in i Large Organization, PubUc 
ililminirriiifiott Reiieiv, 1941, Vol 1 p 249 If 

C/ Morstein Maiv, Frit? Pohc> FormuUtioii mil the Administrative Process, Amer- 
uiw Polificiil Alienee Rcittti 19yi Vol 31 p SS ^ (f ilso .ibost Ch 4, Demoeratic 
Aclmnislrilnm sie S 0111 e Demotriis 
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Staff meetings are successful only when problems of interest to all are 
on the agenda. Accordingly, at a meeting of an agency head with his 
bureau 01 division chiefs, it would be fruitful to discuss means of better 
work-programming and budgeting throughout the agency or a new plan 
tor providing legal services to all the subdivisions. Intensive consideration 
of the internal organization of one of the subdivisions or the revision of 
technical procedures affecting only two or three would not hold the atten- 
tion of the whole group. On the other hand, frequent meetings do give 
the governmental executive an opportumty to develop team spirit and to 
bring about a union of minds among his key men This is essential to an 
institutional environment productive of management improvement. 

Role of the Adminittiative Geneial Staff. The general staff officers or 
units inevitably bear the brunt in analyzing complex problems of organi- 
zation and procedure and in developing solutions. The term “adminis- 
trative general staff” refers only to those staff officers or units that share 
with the agency executive his problems of management and deal with 
matters which he must resolve as the head of the organization. This would 
include those concerned with program planning, budgeting, administrative 
planning, and personnel management It would exclude for the most part 
such activities as routine legal service,*’ purchasing, accounting, plant main- 
tenance, and other general services which, while of great importance to the 
effective functioning of the organization, are essentially of an auxihary or 
service character rather than aids in general management. 

In small orgainzatioiis and on the lower operating levels of a large 
organization, the directing official can do most of his staff work himself 
or with the aid of a deputy or administrative assistant. As the problems 
of administration increase in complexity, he will require full-time staff offi- 
cers of the type mentioned, and in addition one or more personal assistants 
These general staff units, as the planning, programming, analyzing, deploy- 
ing, and coordinating arms of the administrator, have a vital role to play in 
bringing about improvement in the agency’s internal arrangements. 

The budget office, for example, in the formulation of work plans with 
the operating bureaus or divisions deals with two general classes of prob- 
lems • first, the character and extent of operations that are proposed — that is 
to say, the program; second, the orgamzation and methods to carry out 
that program. Insofar as the budget staff has true understanding of ad- 
ministrative matters, it will be able to raise the general level of manage- 
ment. Because of this interrelationship of budgeting and administrative 
planning, the two are often combined under the same head. If separate, 
the two groups must work together very closely. 

The personnel office can be a potent factor in improving administration. 

Tor a (liscuwion of the potcntul contnbution of Icfal officers to the work of the ad- 
mimstrm\c Rcncnl stiff, set Morstun Marx, Fnt?, "The Lawyer’s Role m Public Aclmmistra- 
tion Yiile Lim loainal 1946, Vol 55, p 498 ^ Cf also below Ch 23, “The Judicial Test 
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Staffing the organization with qualified personnel is the starting point in 
securing efficient operation. More germane, however, to our subject here 
IS the opportunity the personnel office has of uncovering organizational and 
operating difficulties in the course of its daily contacts with operating offi- 
cials and individual employees. The position-classification analyst is in a 
strategic spot to identify administrative problems because he looks into the 
content of specific jobs and their place in the organization. Employee- 
relations staff can often locate trouble areas in dealing with grievances and 
other personal problems. A regular duty, therefore, of the personnel office 
IS to call to the attention of the budget or administrative-planning office 
any internal defects which it discovers m its daily work. 

An administrative planning office providing facilities for the diagnosis 
and remedy of major ills of organization and method is an essential part 
of the administrative general staff of city, county, state, or nation, or of a 
large operating subdivision The following eveerpt from the order estab- 
lishing a division of management planning in the Office of Departmental 
Administration of the State Department in Washington illustrates the type 
of activities which are appropriate for such a unit 

(1) Continuous study ot our foreign policies and objectives in the 
light of trends in foreign and domestic affairs, and participation in plan- 
ning future foreign relations programs, with particular reference to the 
administratne implications and feasibility ot such programs, and with 
a view to de\ eloping and executing administratis e management policies 
fully adjusted to the Depirtments changing needs 

(2) Furnishing of advisory and consultaUve services and assistance in 
a staff capacity to divisions and offices to facilitate the carrying out of 
their assigned functions through the planned improvement of manage- 
ment 

(J) Continuous study of improved techniques of m.inagement an- 
alys.s and planning in government and mdustry with a view to the ap- 
plication of such techniques to the improvement of management in the 
Department 

(4) Continuous appraisal of the Department's organizational and 
functional relations with other governmental and with intergovernmental 
agencies, including interdepartmental and intergovernmental commit- 
tees or similar organized groups, with p.articular reference to over-all 
administrative implications for the Department, md with a view to the 
continuous development of improved working understandings 

(5) Collaboration with the planning staff of the Office of the Foreign 
Service m studying problems of mutual interest and concern with a view 
to the development of sound overall administrative policies and prac 
tices and more effective working relations between organizational units 
of the Department, other agencies, and the Foreign Service 

(6) Investigation, analysis and appraisal of the effectiveness of the 
Department’s organization structure, including its component divisions 
and offices and intradepartmental committees or similar organized 
groups, with a view to the development of new organization units or to 
such adjustments of organizational structure as may be required for the 
effective implementation of present and future responsibilities. 
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(7) Analysis of functions and of work assignments and lines of au- 
thority and responsibility among the component offices and divisions of 
the Department with a view to clearer dehnitions as required and maxi- 
mum coordination of effort based on exact understanding of working 
relations. 

(8) Study and analysis of work methods and procedures, with par- 
ticular reference to those which cut across organizational lines in the de- 
partment, and between the Deprtment and other agencies, such as the 
flow ot correspondence and other documentation, with a view to work 
simplification, suindardization ol methods and procedures, eliminanon of 
w aste tunc and effort, reduction of costs or delays, and improved utiliza- 
tion of cniplo/ce skills, and review and control ot lorras with a view to 
their standardization and simplification 

(9) Preparation, or assistance in the preparation, and review (a) of 
proposed legislation or executive orders concerning the authority, func- 
tions or management of the Department and (b) ot departmental orders 
and regulations, administrative instructions, organizational and admin- 
istrative manuals, and other documents concerning organizational struc- 
ture, functions, lines ot authority and responsihilitj, work methods and 
procedures, and the designation of ranking officers of the Department 
and of the Department’s representatives on interdepartmental committees 
.ind similar agencies The Division of Management Planning shall be 
responsible lor necessary elearaiiees ot such documents with inteicsted 
divisions and offices, and all such documents, prior to issuance, shall be 
cleared with the Division ot Management Planning, w hieh shall examine 
them from the viewpoint of content nid purpose, their over-all adminis- 
trative imnh ations ind effects, conloiinity with |vreviousl) issued docu- 
ments of similar chameter, and conformity with existing regulations on 
the subject, such as those set lorth m Dcpvrtmentil Order 1269 of May 
3, 1944. 

(10) Assistance in the development op a system of divisional progress 
reports and, through study ot sueh rejiorts, keeping informed on current 
aeeomplishments and trends m program .letivily as ,i basis for anluipat 
mg, where possible, need (or adjustiiKnts m organization, clarification o( 
functions and of lines ol authority and responsibihtv, and improvement 
in work methods and proecdincs 

(11) Enlisting the active support and assistance of all employees in 
the improvement ot man.igemcnt in the Department through such 
means as the development ot employee suggestion and ineentive pro- 
grams, employee-management eonlcrenccs and the like, 

(12) Participation with the Division of liudget and Finance m the 
consideration ol such matters as the prep.iralion ol budget estimates and 
the allotment ot positions, with the Division ot Departmental Personnel 
in the consideration ol sueh matters as job evaluation and elassification, 
with the Division ol Administrative Service in the consideration of such 
matters as the allotment and utilization of space and equipment, and 
with the Division of Communications and Records in the consideration 
of such matters a« problems of reeoid admimstration; keeping those di- 
visions currently intormed concerning management planning matters 
which may affect their work and securing their advice and assistance in 
the conduct of management planning projects and in effecting manage- 
ment improvements. 
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The role of an administrativc-planmng or administrative-management 
unit IS also indicated in the following sentences from a specimen draft of 
an order developed by the United States Bureau of the Budget for the 
guidance of agenaes interested in setting up such an office: 

The Administrative Management Office will give continuous and sus- 
tained attention to the improvement of organization structure and the 
development of sound administrative practices in both the departmental 
and regional offices, for the purpose of facilitating and expediting over- 
all direction, coordination, and control of the Department’s administra- 
tive activities. 

. . . The Director of the Administrative Management Office will serve 
the Administrator in a purely advisory and consultativ e capacity and will 
not have any authority nor responsibility for direct operations 

. . . The Director ol the Administrative Management Office will. . . 
work closely with the personnel, budget, program planning, research, 
and statistical directors in the formulation and revision of organizational 
structure, budget estimates, personnel classifications, and related matters 
resulting from anj important shift m emphasis or direction of the 
agency’s activities. 

Types of Admimst! atwe-Planmng Offices. The City and County of 
Los Angeles long stood at the head of the list of governmental units having 
administiative-planning offices. The Bureau of Budget and Efficiency of the 
city and the Bureau of Admimstiativc Rese irch— originally Bureau of 
Efficiency — of the county were the foieiunncrs of a number of such offices 
set up in state and local government. On the whole, however, munici- 
palities, counties, and states have lagged behind m incorporating into their 
geneial-staff structure specific facilities for this important work. 

The federal government affords scores of examples of organized admm- 
istrativc-plaiinmg work, not only at the top level ol agencies but also in 
their bureaus and divisions. The Division of Administrative Planning of 
the Farm Credit Administration and the Division of Coordination and 
Procedures of the Social Security Board were early and noteworthy examples. 
The Post Office Department has established a Budget and Administrative 
Unit in the immediate office of the Postmaster General. This unit has two 
branches: budget work, handled by a Budgeting Commissioner; and admin- 
istrative planning, he ulcd by a Commissioner of Administrative Planning. 

The Commerce Department has an Office of Budget and Management, 
reporting to the cxcculivc assistant to the Secretary of Commerce. In a 
recent rcoiganizatiun ol the ’Veterans Administiation, provision was made 
for an Office of Cooidination and Planning, which includes several sub- 
divisions known as services— reseaich service, administrative-management 
service, inspection and investigation seivice, budget and planning service, 
and employee-suggestion scivice. Nearly all of the emergency agencies of 
World Wai II found a need for central stall to help the top executive work 
out the agency’s orgam/.ition structure, define the functions and lespon- 
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sibiliues of Its various subdivisions, establish devices for coordination and 
control, and develop general plans of management and operating practices 
governing the entire enterprise. 

The use of admimstrative-plannmg staffs by the Army and Navy has 
been particularly sigmficant.^^ When General Somervell was appointed 
commanding general of the Army Service Forces, he organized a Control 
Division as his principal arm to work out solutions to organizational, op- 
erating, and procedural problems. The Control Division was subdivided 
into three branches: (1) a statistical branch, which supervised the reporting 
systems of ASF, analyzing and making special reports on progress and 
operations; (2) an administrative-management branch, which investigated 
a wide range of administrative problems, conducted surveys, and supervised 
work-simplification and work-measurement programs carried on through- 
out all subdivisions of ASF ; and (3) a procedures branch, which developed 
and evercised general control over ASF personnel, procurement, supply, and 
fiscal procedures. 

A Management Control Directorate, established in 1942 under the re- 
organization of the Army Air Forces, earned out many of these same 
activities and proved a valuable means of improving and simplifying ad- 
ministrative arrangements and of establishing machinery to execute new 
programs. While no formal administrative-planning unit has been estab- 
lished at the General Staff level of the Army, informal assistance of this 
kind has been utilized to some extent. No real provision for it has been 
made at the level of the Secretary of War, although some such work has 
been done by the Office of Civilian Personnel in the Secretary’s office.^’ 

In the Navy, on the other hand, the Secretary in 1942 set up an Office 
of the Management Engineer to assist him on problems of organization, 
distribution of functions, administrative relationships, procedures, and meth- 
ods. This -office conducted organizational and procedural studies, developed 
standards for measuring administrative activities, and promoted improved 
utilization of manpower Realizing not only that the central office could 
handle merely a small part of the agency’s work of analysis and adjustment, 
but also that it should be placed as close to operations as possible, the office 
has encouraged the various bureaus of the Navy to establish staff facilities 
of their own. As a result, administrative-planning units have grown up in 
many places throughout the organization. 

Harold D. Smith, upon taking office m 1939 as du-ector of the United 
States Bureau of the Budget, established a Division of Administrative Man- 

I* Cf the symposia on "Administrative Management in the Army Service Forces” by 
Somervell, Brehon and Others, and on "Adnumstranve Problems in Naval Procurement and 
Logistics bv Forrestal James and Others, PttWtc Admmistiatton Review, 194-1, Vol. 4, p 
255 U, and 1945, Vol 5, p 289 17 

For an excellent general discussion of some of the basic problems, see Nelson, Otto L , 
Jr, "Warnmc Developments in War Department Orginization and Admimstranon," Public 
Administration Review, 1945, Vol 5, p Iff. 
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agement to provide central admimstrative-planmng activities as part of 
the general staff facilities of the chief executive. One of the first programs 
of the newly orgamzed division was designed to brmg forth and strengthen 
administrative-planning, budgeting, and personnel offices in all government 
agencies. All of the bureau’s divisions— Estimates, Legislative Reference, 
Statistical Standards, and Fiscal, as well as Administrative Management- 
have a share in bringing about administrative improvement throughout the 
federal government. However, primary responsibility for organizational 
matters and for finding answers to administrative problems falls within the 
specific sphere of the Administrative Management Division.^® A staff 
instruction of this division defines its function as follows 

The Division of Administrative Management is generally responsible, 
as a part of the Bureau of the Budget, for assisting the President in 
bringing about better organization and management of the Federal 
Government It does this through bringing about a better distribution 
of funcuons within and among Federal agencies, helping with the estab- 
lishment of new agencies and liquidating old ones, assisting individual 
agencies on administrative problems, strengthening agency staff services, 
improving government wide business practices and procedures, and re- 
viewing the administrative aspects of proposed legislation and executive 
orders A major emphasis is the development of programs which are of 
help to government departments and agencies m solving their own 
problems. 

Tasks of Line Operatois and Supervisors Line operators and super- 
visors have the primary responsibility for administrative improvement.” 
Preoccupation with the work of management staffs has generally led ob- 
servers to overlook this fact The operator is the one who is apt to know 
first that things are not going well, and who must make any new solution 
work. Tuning up the organization, making informal adjustments here and 
there, and changing methods are all part of the day’s management chores. 

Whether or not the operator does a good job in orgamzing the functions 
under his supervision and in getting all the pieces to mesh together will 
depend upon his interest and knowledge. Many become absorbed in the 
substantive or technical phases of their work and are less interested in, or 
at least unconscious of, the fact that their job is in large part an administra- 
tive one. 

The question may well be raised Where does the role of the operator 
break off and that of the general staff begin i* Unfortunately, there is no 
clear-cut answer. The operator who has many organizational or proce- 

For a •study of the intertwining of budgenry and manaeenal staff work on the central 
level of the federal government, see Morsiem Marx, Fntz, ' The Bureau of the Budget 
Evolution and Present Role, Atnmcan Pdueal Safnee Review, 1945, Vol 39, p 653 
869 § Sec also below Ch 25, ‘Fiscal Accountability see 3, “Budgetary Coordination” 
Hirold D Smiths work philosophy h'<s been set forth in his book The Management of Your 
Government, New York McGraw Hill, 1945 

IT Sec above Ch 19, ‘ The Art of Supervision.” 
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dural problems will — or in any event should — have an assistant or a staff 
unit of his own to work on them. He may attempt to resolve those questions 
which cannot be settled within his own division by laising them ssith people 
m the other divisions, but usually at this point the issue is found to contain 
elements which require more intensive study than he can give. Such more 
difficult problems will rise up in the organization as a daily occurrence. 
Here it is that the higher administralivL-planning staff enters the picture. 

By providing usetul service to the opei itors, the central staff will create 
a good market for its special competence and u ill not have to rely primarily 
upon orders from the top evccutivc It is best not to look at administrative- 
planning units or any of the general-staff offices as control centers or to 
require a large mass of det tiled matters to be cleared thiough them In 
fact, a ehcck-and-rev lew approach will deleat general staff work. 

Role of the Ranl( and F de What has been slid hce about the need of 
participation by the operator and supervisor in min.igemcnt improvement 
applies also to the body of employas rmployccs know when things go 
wrong They are in a position to see how detailed situnions cm be im- 
proved and where new methods will provide moic iffieieiit results Unless 
their ideas and suggestions are captured, the organization will lose one ol 
Its major sources of help 

Employee suggestions will not be made, nor will tcamw’ork among 
employees in improving opeiUions be ‘tcuied, unless supervisors turnish 
incentive. Formal emplovee suggestion svstems''’ are valuable. However, 
they are incidental to the larger problem of good supervision and 
foremanship 

Most first-line supervisors do not have time for extensive triming or to 
explore and experiment in these holds on their own Yet they need to have 
a grasp of some of the elementary aspiccts ot anilvsis and some of the 
specific work-simplifieation techniques suitable foi their own tisks. To 
meet this need in the federal government, numcious agencies have devel 
oped special training and improvement programs for particular or con- 
tinued use.^” 

3. Techmoues niR Admimstrative Si-lf-Iviprovemfni 

Mission of the Admmsti atoi Experience in gnveinment as in industry 
has shown clearly that vve cannot expect belter organization and manage- 
ment than IS suggested by the qualitv of pcisoniicl in administrative posts 
New constitutions, statutes, and charters might be idnpfed which piovide 
for streamlined structure and method, and yet lesults might be negligible 
There is the famous illustration of one state which adopted a compre- 

t^Scc above Ch 19, ‘The Art of Supervision, ‘ sec "Supervision and Emplojcc 
Initiative " 

^"^ror a fuller discu'^vion of some of these, sec above Ch 19, 'The Art of Supervision,’ 
sec 2, ‘The Supcr\isor\ SI ills 
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hensive reorganization plan, but connnued to function as before. Nothing 
IS accomplished e\ccpt as ideas or plans are translated into action. Action 
requires administration. 

One of the mistakes of the early government reformers was the assump- 
tion that once a good setup had been established and competent officials 
placed in office, all would t.ork smoothly from then on. How different 
IS the facti Administration is dynamic, organizational arrangements and 
relationships arc continually in llu\. Structure must be constantly adjusted 
to meet changes in piogram, policy, product, methods, and human beings. 
This IS w'hy 'he development of the Public Administration Clearing House 
and the large number of professional orgim/ations of public officials as 
depositories of work. e\perienee is so significant 

Public leadership and the suppoit of sound policy and program are 
essential at the higher admin istiatnc posts It is the org inization, however, 
which produces public sei vices and carries out public purposes. Conse- 
quently, It IS impciative to have administrators who will inculcate in their 
entire establishment a lecognition that continuous readjustment in structure 
and method is a t isk in which all have a common stake. 

A general feeling tliat something is wiong with the operating machinery 
of an agency is of no vtlue unless it is translated into specifics of exactly 
what IS wrong and piccisclv how it can be remedied. The administiator may 
notice that papeis icflccfng internal conflicts oi confusions are crossing his 
desk in incieasmg numbers. He may obseive that newspapers blast his 
operations because they aie bogging down. His political superiors may bnng 
program failures lo his attention. He may grow aware that his staff is 
transitory, with an unusually high turnover. He may begin to question 
apparent contradictions of icports on financial nr program status, or to 
note that contndictory regulations have been issued by his staff. These 
are only a few of the obvious ways in which the administrator may be 
roused into considering icmcdies. How docs he proceed from this point'’ 

It IS well to recall that the administrator has several major concerns.’’” 
He must define the objectives of his progr im He must determine how 
things arc lo be done— that is, the division of labor and the allocanon of 
responsibility. He is concerned also with quantity — how much is to be 
done; with rate of 'erviec— how fast things arc to be done; with quality- 
how well they are to be done; with staffing— who is to do it; and with cost. 
He must commiimc ite his ideas so that all employees will know what is 
expected of them, .ind he must piovide for lateral exchange of knowledge 
so that each employee will know generally what other employees and units 
are doing. He must set up controls to ensure that the program he wants is 
being carried out in the manner he wants it earned out and that this is 
being done as expeditiously and cfficiendy as possible. 

20 See Stone, toe ett ibo\e m note 10 r/ aUo above Ch 9, "The Departmental System,” 
sec 3, "The Sccrctirv h Ru'«intss" 
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The factors which contribute to the smooth running of his organization, 
together with that indefinable ability to motivate others which some officials 
have, will be of no value if they arc neglected or never recognized. Ihe 
administrator will, then, find it desirable to look for a continuously opera- 
tive indicator— giving warning prior to general complaints — that will let 
him know when his organization is not producing. He will want to use 
critical, evaluative, and systematic introspection with regard to what his 
organization is doing and how it is doing it. He will want to keep the 
parts oiled and closely geared together. 

Such introspection must rely on what is called the survey method. Put 
another way, all administrative review and improvement of operations is 
dependent upon some fact-finding method. If the administrator suspects 
that the state of morale of his employees is such that operations are im- 
paired, he should first ascertain the cause. If he discovers that work is 
piling up, he must locate the cause of the backlog. 

Whether the fact-finding method is used by the administrator himself, 
a committee, the staff meeting, line supervisors, general-staff experts, or out- 
side consultants is relatively unimportant. Irrespective of who collects the 
facts, the method of assembling them is common to each approach. But 
there must be collection of information or data. The process must be 
planned. It must be organized and lead to analysis. Conclusions must be 
reached, and a new policy or a plan of action for better organization or 
method must be developed. The proposals should finally be tested and 
installed. Virtually the only preference between the various methods of 
fact-finding hes m the intensity with which the analysis can be made. 
For all this the basic device is the administrative survey. 

TypCi of Administrative Surveys. The plan for the administrative sur- 
vey will depend materially upon the type of fact-finding to be undertaken. 
It may require several varieties of special analytical techniques, depending 
upn the purpose of the appraisal. Three types merit attention here. 

(1) The reconnaissance survey. This is a diagnostic device to identify 
administrative difficulties, and is an inevitable preliminary to all other types 
of surveys It may be long or short, depending upon the familiarity of the 
analysts with the function or activity being surveyed. The object of the 
reconnaissance is to arrive at an early conclusion as to whether additional 
fact-finding is necessary, and of what sort; or whether action can be taken 
immediately, and of what sort. It requires careful planning, for recon- 
naissance generally should be brief and touch upon only the necessary high 
spots. It should not be permitted to Imger over details. 

The interview is the principal method employed. Pertinent workload 
and production figures, written statements of functions and operating meth- 
ods, organization charts, record forms, and available statistical data may be 
compiled during the interview process. Organization and analysis of mate- 
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rial must be undertaken with the recognition that basic problems, not details, 
are sought to be identified. 

(2) The over-all survey. This is analogous to a complete check-up of 
a complex machine. It deals with all the elements with which management 
is concerned, from policy through organization and staffing down to de- 
tailed procedure Examples of this sort of project are surveys which were 
made by the United States Bureau of the Budget of the Bituminous Coal 
Commission and the Civil Aeronautics Administration; by the Public 
Administration Service of the states of North Dakota and South Carolina, 
Montgomery County, Ohio, and the town of Brookline, Massachusetts; by 
the Bureau of Public Administration of the State of Virginia; by the Brook- 
ings Institution of the state of North Carolina; and by the Los Angeles 
County Bureau of Budget and Efficiency of the county's operations. It may 
employ the reconnaissance approach in some areas and detailed analyses 
in others. 

(3) The special-purpose survey. The scope of this survey may be based 
upon the results of a preliminary reconnaissance survey, or it may be de- 
cided in advance, prior to any effort at fact-finding. Usually it will involve 
either an organizational survey, a survey of some specifie function, or a 
procedure survey. The organizational survey is limited to structure and 
allocation of functions. It usually emphasizes top organization considera- 
tions. The functional survey traces some function through all of its rami- 
fications across organizational lines. It may run the gamut from plans and 
objectives through organization and method with respect to a particular 
function. 

The procedure survey picks up at the operating level, and is normally 
tied to some function — ^for instance, personnel, purchasing, accounting, or 
public works. It is not aimed at objectives and organizauon. Tbe Navy 
Department, through its Management Engineer’s Office, has carried on an 
interesting combination of procedural and personnel survey designed to 
identify cases of nonutilization ot employee skills, coirect allocation of posi- 
tions, and eliminate unnecessary procedures and positions. These peisonnel 
utilization surveys were conducted by expert analysts in each bureau on a 
sectional basis; that is, each organizaaonal section was surveyed as an entity, 
and recommendations were submitted before the team moved on. 

Some of the methods of conducting administrative analysis have been 
well understood for years by speciahsts in the field, but very little of this 
knowledge has been brought together in organized form. Admimstrative- 
survey reports provide much of the best literature available, but practically 
no generalization has been derived from these individual experiences as far 
as methods of analysis arc concerned. The one comprehensive effort pub- 
lished to date IS Reseat ch Methods in Public Administration by John M. 
Pfiffncr."' There have been a few efforts to bring together the story on 


21 New York Ronald, 1940- 
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how to carry out special kinds of administrative studies, particularly the 
extended discussion of methods of doing classification surveys included in 
the 1941 report of the Civil Service Assembly on Pontion Classification in 
the Public Service}' Much experience has been recorded m scientific-man- 
agement literature, going back to Frederick W. Taylor and the Gilbreths, 
m the field of time and motion study."’ 

Reconnaissance. As a preliminary to intensive analysis, reconnaissance 
should lead to a detailed plan of action as quickly as possible This kind 
of reconnaissance generally starts with some previous indication of the area 
of attention and the reasons prompting the request or recommendation for 
a survey. Steps are then taken to obtain a more specific picture of the area 
to be covered and the problems to be resolved. 

Whether, in all, two hours or two weeks are to be spent on such a pre- 
view, the objective is to make a general appraisal of the operation to be 
analyzed. This may include any or all of the following: identifying the 
nature and extent of activities; noting possible variations of activities from 
appropriation purposes; establishing prinapal manpower demands; making 
an estimate of the effectiveness of personnel utilization; sizing up manage- 
ment controls— administrative reporting, work measurement, cost account- 
ing, inspections, and program-phnmng facilities; spotting possible organiza- 
tional or procedural weaknesses; observing the quality of executive leader- 
ship; and taking a look at headquarters held relationships, the adequacy of 
the physical plant, the degree of mechanization of clerical processes, the 
extent of the backlog of work, and the state of employee relations. 

Before a decision is reached that this prelimimry once over should be 
followed by an intensive survey, careful weighing must take place of the 
advantages to be derived against the investment involved. The prospective 
gain should, of course, warrant the expenditure The study should be of 
greater importanee than altcrnmve survey activities that might be under- 
taken, and preferably it should be related to a long-range objective. 

When reconnaissance is the beginning and the end of an administrative 
analysis, more or less the same program is followed, but final judgments 
are made and recommendations are developed on the spot. It then becomes 
necessary to capitalize on the knowledge immediately available. Because 
intensive study is precluded, the recommendations should usually define the 
basic requirements, rather than the detaJs, of administrative reorganization 
or managerial improvement. 

Planning the Siuvey In an intensive survey, whatever its type, the 
basic elements remain more or less constant. Once the commitment for the 
study has been made, the first step is the development of a precise plan of 
work, including the organization and scheduling of the study. This facili- 

22 Chicago 1941, ch 7 

23 For \ representative work in this field, see Baltics, Ralph M, MoUon and Time Study 
2d ed,. Neu York Wilej 1940 
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tales crystallization of the problems to be resolved. Through the setting up 
of an orderly work schedule and outhning of the steps that must be taken, it 
also expedites the conducting of the study. Moreover, the work plan can 
be a great aid if a similar study is later undertaken in a different set of cir- 
cumstances, and may lead to a standardized approach to recurring types of 
studies. 

The project outline should include a brief statement of the problem to be 
analyzed, the objectives of the study, and the scope of the work to be under- 
taken. Issues or problems likely to be encountered should be listed as pre- 
cisely as possible. The individual steps to be taken in making the study 
should be set out. Sources, documents, and authorities to be consulted 
should be enumerated. A detailed schedule of the staff requirements should 
be worked out, including the length of time each member will be needed. 
The approximate date of completion, not only of each major step in the 
project but also of the project as a whole, should be estimated as closely as 
possible. 

In selectmg staff for administrauve analysis, it is important that there 
be balance among the types of skills drawn upon, and that the entire staff 
—including those coopted from outside the surveying agency— be subject 
to the controls of the leader of the survey group. Advance arrangements 
with those responsible for the operations to be surveyed are also of major 
importance to facilitate the work and working relationships of the project 
staff. Ready access should exist to the top official who is in a position to 
secure acceptance of recommendanons in the area to be surveyed. The 
project staff, whether outside consultants or admmistrativc-planmng per- 
sonnel of the agency, will find it desirable to arrange for some degree of 
assistance by the budget officer, personnel officer, or other key employees. 
It may be necessary for the staff to explain the project to top officials, and to 
notify or explain it to all employees in order to ensure their understanding 
and participation 

Review of Wutten Materials. When the fact-gathering stage is reached, 
the choice among varying approaches and different aids and devices is al- 
most limitless. It IS at this point that the analyst must use his skill in deter- 
mining those most appropriate to his purposes and combining or adapting 
them in a suitable fashion. Generally the starting point will be a review of 
wntten materials, including statutes and orders, which give the historical 
background of the organization. The survey staff must also secure the bene- 
fit of any previous studies. The more that can be learned about the business 
of the agency or the unit in advance, either through review of materials 
or conversations with those familiar with the situation, the more effectively 
will the subsequent steps of the survey be carried out. 

The study of constitutions, statutes, charters, court decisions, executive 
orders, instructions, and other regulations will be of particular significance if 
madeqiiacies or inconsistencies in tbe basic mandate are the primary concern. 
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or if it is known what changes are to be made and the job is to revise 
the legal documents accordingly. Legal materials, however, are more often 
than not a scanty resource for getting at the more specific or detailed admin- 
istrative problems. In an administrative survey, the objective is more likely 
to be a diagnosis of what is, rather than what ought to be under law or 
regulation. 

Old reports and administrative documents, legislative hearings and de- 
bates, minutes of commission or board meetings, newspaper accounts, and 
published treatises and historical records as well, provide useful working 
material in acquiring an understanding of what brought about a particular 
organizational arrangement or method of operation. Such materials will 
usually supply only part of the picture, however, since much of what went 
on before may never have been recorded, and available documents not in- 
frequendy fail to tell the most revealing chapters of the story. Particular 
attention should be given to any earlier studies of the survey area and to any 
recommendations that may have been developed at previous times. 

Materials reflecting the main outlines of the current administrative pic- 
ture should always be given a careful review at the outset of a survey. These 
include financial and activity reports, budget justifications and hearings, 
work programs, and organization charts and manuals. Such records as job- 
classification sheets, other personnel data, forms, and administrative pre- 
scriptions of one sort or another may also be helpful. 

Questionnaires and C/iec\ Lists. When secondary sources of information 
have been exhausted and the analyst is laying plans for collection of detailed 
first-hand data, the questionnaire or check-list approach is likely to come to 
mind. This is a useful method of producing information quickly from a 
large group of people in a standardized pattern. It also contributes to build- 
ing up an accurate and complete picture by providing a ready check of one 
answer against another. The framing of significant questions in advance 
and in detail, however, requires an appreciable foundation of information on 
the agency and on the problems being covered. 

The United States Bureau of the Budget has recently made considerable 
use of this device as a part of its efforts to stimulate management improve- 
ment throughout the federal government. Early in 1944, a pamphlet en- 
titled An Agency Management Program: A Guide for Self-Appraisal and 
for Planning Economies in Operation was distributed throughout the gov- 
ernment as an aid to agencies in sizing up their operadons. The pamphlet 
raised questions such as these: What is our atdtude toward management.'* 
Are all of our activities essential? Are we well organized? What have we 
done to conserve men, money, and materials? 

A year later, with the close of World War II in sight, more detailed 
schedules were developed to help agencies get their records in shape in an- 
ticipation of liquidation or reduction of activities. These fists of questions 
were directed toward the evaluation and improvement of personnel records 
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and controls, fiscal records and controls, property records and controls, and 
record management and controls. Recently, a comprehensive questionnaire 
on agency practices was prepared and distributed in connection with an 
analysis of the administration of the employee retirement system. Its use 
saved untold time in a survey covering the entire federal government. 

As an aid in interviews, a questionnaire submitted to officials in advance 
will prove helpful in directing their attention to productive topics. It will 
also secure greater cooperation by permitting advance consideration of the 
questioner's needs 

Interviews. While much has been written about interviewing,®^ little 
material is avaiKible on the use of the interview as a major technique in 
administrative analysis®’ Careful scheduling and conduct of interviews can 
readily provide information, insight, and ideas that are otherwise unobtain- 
able. Through interviews, it is possible to get official interpretation of the 
problems under study and ideas on their solution; clarify questions raised 
by study of written materials, arrange subsequent contacts with subordi- 
nates; and gam understanding of personalities and attitudes of key officials. 
When good cover. age through interviews has been obtained, the risk of 
findings and recommendations being sidetracked on questions of fact is sub- 
stantially eliminated, since m the presentation of the facts the operator’s point 
of view has been taken into account and potential misunderstanding has 
been straightened out beforehand The analyst skilled in interviewing can 
also size up psychological factors, break down resistance to change, and 
build up potential support for forthcoming proposals. 

Various patterns of interviewing may be employed In reconnaissance 
or in the genenl course of analysis, particularly well informed and com- 
municative individuals can be spotted and listed according to the types of 
information in their possession These sources can then be exhaustively 
tapped at a later point. 

Another approach is to start at the top of the organization and move 
down through the hierarchy as far as is necessary to get an adequate story. 
Interviews at the higher levels stress objectives, program, the general organi- 
zation and flow of work, external relationships, and supervision. As inter- 
viewing proceeds downward through the agency, increasing detail is ob- 
tained on the distribution of work, the nature of the activities being carried 
on, the sequence of operations, and working facilities and their use. This 
system permits working through channels and makes it easy to locate each 
successive piece of information m its proper place in the larger admimstra- 
tive setting. 

Interviews can also be used to trace through a procedure by askmg each 

24 Cf Bingham, Walter V and Moore, Bnicc V , How To Interview, 3d ed , New York: 
Harper, 1941 

23 Sec rfiffner, Rcseareh Methods tn Pttbhe Administration at above m note 21, p 
179^7 
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person who successively participates in that procedure what he does and 
how, or by retracing a specific completed action by asking each person what 
happened at his point of the operation. In the couise of interviews, the 
skilled analyst looks at working papers, observes the actual operations, and 
brings into play other aids to analysis. 

Obviously, the interview will not often produce confessions of omission 
or error. Also, significant details may be unintentionally overlooked by 
those furnishing information. Certain administrative operations represent- 
ing the best oi the ideal performance may be confused with the more typi- 
cal ones. Spot experience may overshadow and distort customary day-to-day 
operations. The skiUcd analyst must undertake to compensate for these 
weaknesses m testimony as he recognizes or suspects them. 

Intcivicws need to be c.irefully scheduled and thought through in 
advance if the required information is actually to be secured. A check 
list of points on which information is desired must be prepared and a line 
of questioning planned which will develop this information. The inter- 
viewer should also be forc.irmcd with knowledge about those he is to 
question so that he will not be in the dark in devising his approach. The 
success with which the interview relationships are started will have an im- 
portant bearing on the fruitfulness of subsequent conversations. Close atten- 
tion needs to be given to the atmosphere engendered in the first conversation. 

Helpful hints to the interviewer would include these; Try to see each 
individual privately; encourage him to talk; be sympathetic and a good 
listener; don’t try to give offhand advice; make an effort to get operators 
to define their problems and to state what they think should be done about 
them. 

If the interview is skillfully handled, it will be possible for the analyst 
to win acceptance as one who can help management solve its problems. 
He should also succeed in stimulating thinking by the operators. When 
pertinent to the interview, illustrations of principal forms and procedures 
should be collected and tied into the interview notes. The interview is 
more than an assembling of opinions; it is aimed at securing facts through 
conversat.ons Complete notes, mcludmg captions or headings to facih- 
t.ile future references, should be made after the interview on the basis of the 
project outline 

Obiovatton of Ope)ations. Direct observation of what is happening is 
one of the more obvious analysis tools, but unfortunately one that is too 
often neglected. Observation enables the analyst to see operations in relation 
to each other— a stieet-paving crew at work, or a group of file clerks classi- 
fying, sorting, storing, and pulling papers. A walk through an organization 
with a guide can be a big reconnaissance help m judging pnma facte the 
performance of operations, in acquirmg an awareness of employee attitudes 
and the cordiality of relationships between -supervisors and the rank and 
file— 111 other words, in getting the feel of the place. 
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In any survey, observation is essential to an appraisal of the physical 
layout and the use of working tools. It is a major element m any motion 
study in which an individual upeiation is viewed again and again to break 
It down into a phase sequence of action or inaction Sometimes the motion- 
picture camera is used so that the operation can be reviewed repeatedly in 
slow motion. Looking at what is done by each employee who partici- 
pates in a procedure is one way to trace the flow of work through an organi- 
7ation. Sitting in on staff conferences or meetings is another type of direct 
observation— one in which primary emphasis is upon listening, rather than 
upon looking. 

Understanding through observation becomes increasingly difficult when 
an individual’s actmties arc diversified or variable or when activities are 
incompletely reflected in actions or words. Looking or listening will not 
help when the object of study is a man sitting at his desk formulating 
policy. Even though he sees and hears, the skilled analyst also recognizes 
that m many situations he may misunderstand or misinterpret elements 
of the transaction unless he uses other analytical tools .is well. 

Review of Communicatiom. A great many devices have been worked 
out and applied successfully on repeated occasions in breaking down the 
flow, distribution, and accumulation of work.'*' One of the best of these 
15 the review of woiking papers, either m storage or as they flow through 
a distribution center, usu illy the mail loom. Precise, first-hand information 
on the kinds of things handled, what is done with them, and the distribu- 
tion and flow of work can facilitate judgments on methods, organization, 
and procedure, and can aid in figuring out what changes need to be made. 

It can also be of help in identifying die level of difficulty of different 
types of work. It can reinforce findings and nail down recommendations. 
It can help the analyst to avoid the overgeneiahzations, misrepresentations, 
or omissions that may come from sole reliance on secondary sources or 
personal interviews. Working papers also may be analyzed in order to 
simplify communication. Opjiortunilies for foim letters, check lists, and 
other time-saving devices can be located alter such a study. 

On the other hand, reiding files or coircspondence can prove to be an 
inordinately time-consuming method of administrative analysis For many 
activities, moreover, working papers provide an inadequate reflection of the 
operation— for instance, street cleming, budge building, across-the-counter 
customer service, packaging, filing openitions, conferences, and telephone 
conversations. Working p,apcrs may cont.iin only the end product or other- 
wise fail to reflect fully what is done and why. 

Woi\-Load and Woi\-Meastueinent Data. The gathering and inter- 
pretation of statistics play an important part in administrative analysis, par- 

Reference may be made to Glaser, Comstock, Admimstiative Pfocedwe, Washington' 
Amencin Council on Public Affairs, 1941, offered as a "pracucal handbook for the adminis- 
trative analjst’ , and to Barnes, Ralph M , Wor^ Methods Manual, New York Wiley, 1944, 
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ticularly in connection with measuring the work passing through organiza- 
tion units, in evaluating the effort required to perform tasks in a certain 
way, and in arriving at a conclusion about the efficiency of operations. 
Work count, work measurement, and cost-analysis techniques are all part of 
analysis. By drawing together significant figures it is possible to isolate 
and identify administrative bottlenecks upon which attention should be 
concentrated; point up defects in the existing allocation of functions; reveal 
periodic peaks and valleys in work load which can be eliminated by re- 
scheduling or by rearranging work assignments; disclose unbalance in the 
distribution of work; discover unnecessary operations; and frequently sup- 
port recommendations by a showing of savings in time, money, or work 
requirements. 

In addition, administrative results often can be tested against statistically 
developed standards of performance and accomplishment. Many functions 
of municipal government have been closely related to standards of co.st 
accounting or work measurement. Less has been done at the federal level 
that is worthy of the name of cost accounting or work measurement. Inter- 
est is developing, however, particularly in the area of administrative services. 

Charting Devices. Much help is available to the analyst in the various 
kinds of charts, pictures, and diagrams that have been developed to facilitate 
the clear recording of data and to speed up the process of communicating 
ideas."^ To show a succession of operations, a wide variety of charting 
devices has been evolved. 

The organization chart is commonly used to show the basic allocation 
of functions, the hierarchy of responsibilities, and at times the number and 
classes of employees performing each main function. The work-distribu- 
tion chart pictures detailed individual work assignments of the first-line 
(ipcrating unit. There is the work-flow chart, portraying the general se- 
quence of major activities through the organization. The process chart 
gives a picture of the detailed, consecutive, individual operations, trans- 
portations, storages, delays, and inspeaions by which a job is done. The 
right-and-left-hand chart or the simo-motion chart can be used when a 
breakdown of the w’ork movements of one individual is in order. 

In analyzing working arrangements and the utility and layout of facili- 
ties, pictorial diagrams can vividly present the individual or group operation. 
Space analysis becomes much easier with a layout diagram. Lines showing 
the flow of work or the number and types of personal contacts in a 
given time period can clearly reflect possible defects in existing physical 
arrangements. 

Reports. Throughout the course of analysis, facts are mentally organized 

An excellent preseniarion is to be found in Finley, Harold A, “Principles and Methods 
of Work Simplification," in Proceedings of the Life Office Management Association, p. 227 ff. 
New York, 1913. See also United States Bureau of the Budget, Management Bulletin on 
Process Charting, Nov., 1945. 
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and related to one other, to past experience, and to previously accumulated 
knowledge. In any substantial fact-gathering, however, some systematic 
recording of data is necessary. This is done to facilitate either the develop- 
ment of findings and recommendations or the communication of ideas. 

Data must be organized to fit the audience if recommendations are to 
he accepted or effected. Will the top executive or line operator absorb and 
understand proposals most easily through conversation, charts, pictures, 
a brief written summary, or a lengthy report? Does he like to get right 
down to proposed changes or does he prefer first to think through the facts 
or consider the existing defects? What subjects or ideas attract or repel 
those who must decide upon or put into effect survey recommendations? 
The answers to these questions should control the organization of report 
materials. 

In addition, questions of timing will have a bearing on the way in which 
the materials are brought together. Should conclusions and recommenda- 
tions be presented as they are developed, and agreements be reached stage 
by stage, or should the story be presented as a whole at the end of the 
project? If the latter, should the report be offered as a finished product 
or should there he submission of a tentative report subject to revision after 
discussion? Whatever the decision on tactics, it is highly desirable to obtain 
agreement on findings before presenting conclusions, and on premises and 
conclusions before presenting recommendations. 

In submitting the report, plans need to be thought out for the imple- 
mentation of the proposals. This may require establishing a special unit 
within the organization surveyed to carry forward the recommendations; 
or seeing to it that special staff is employed to do the job; or temporarily 
transferring some of the analysts who did the study to the agency or unit 
studied. Continued participation by the study group may be required to 
install new devices or methods; to work initially with the agency or unit; 
to prepare action documents for effecting changes; to revise procedures; 
or to take over an operation temporarily as a demonstration. Whenever pos- 
sible, it is desirable so to arrange matters that the proposals will be adopted 
by the line operator as his own. Maximum effect cannot be derived as long 
as the product remains that of an outsider. 

4. Basic Resources in Management Improvement 

Qualifications for Analysis. Three types of abilities and backgrounds are 
important in the formulation of sound administrative proposals. The first is 
an understanding of administration. The more an individual knows about 
public administration and the more experience he has had in dealing with or- 
ganization and method problems, the better fitted he is to analyze a new 
problem. He knows the kinds of things that give trouble, the points of 
friction, the bottlenecks, the telltale evidences of an effectively or ineffectively 
operating organization, and the arrangements that generally work out well. 
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Skill in the actual process of observation and analysis is the second essen- 
tial. This IS partly an innate abihty and partly a matter of training and 
experience. If one is schooled to look for possible improvements and is 
trained in analytical methods, he can quickly broaden the value of his 
observations and expedite his gathering and assimilation of the facts. 

The third personal characteristic required in the development of more 
effective organization and methods is judgment. The individual must be 
objective in his view of life around him or of the particular situation with 
which he is dealing. He must have the ability to see both the forest and the 
trees. He must also have a flair for developing practical solutions and get- 
ting them across. This involves a great deal of human understanding and 
instinctive behavior if situations arc to be interpreted accurately. 

S\ill tn Human Relations. Underlying all such personal requirements 
IS the need for skill in human relations. The analyst is constantly searching 
for operating arrangements in svhich individuals are able to act more easily 
and effectively. It may even be said that administrative analysis is, in large 
part, psychological analysis. 

Psychological factors enter into the survey process all along the line. 
Fact-gathering involves face-to-face contacts. There must be cultivation of 
good relations to build up useful sources of information and ideas. The pro- 
ductivity of interviews will depend to a degree upon how well one re- 
sponds to the reactions and attitudes of the individuals interviewed. Dis- 
cussion of ideas or proposals couched in the language in which an individual 
thinks and feels may transform his opposition or indifference into coopera- 
tion or, at least, receptivity. This is particularly important in dealing with 
administrators and supervisors who must pass upon or apply the recom- 
mendations developed. Finally, recommendations may have to be made m 
the light of major personality factors in the organization. 

The competent top administrator, the supervisors at the various levels 
in the hierarchy, and the administrative general-staff personnel are all in 
need of these abilities. The latter^the administrative assistant, the budget 
officer, or the admmistrative-planmng officer— will find competence in ad- 
ministrative analysis their principal stock-in-trade. Their whole day is 
devoted to observing, diagnosing, evaluating, stimulating, and lecommend- 
ing. As they become masters of the techniques, they will be able effec- 
tively to accomplish m a week — ^and perhaps m a more thoroughgoing 
fashion— what would take the unskilled analyst months. 

The top administrator has insufficient time to analyze many problems. 
However, he will need to know of the existence of the various methods of 
identifying and overcoming difficulties. He will also want to be assured 
that the recommendations or the alternative choices submitted to him are 
the product of effective analysis. The able executive will bear these findings 
in mind m virtually everything he does. 

Analysis also occurs as the administrator, with or without special staff 
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assistance, reviews the papers that pass over his desk and observes the or- 
ganization’s end product. The same is true of the rank and file of super- 
visors The lower the level, the more can the supervisor see at first-hand 
the detail problems that confront the organization and the better is his posi- 
tion to figure out solutions. But human beings function largely by habit; 
they get used to their surroundings and their established routine.*^® The 
supervisor who is constantly challenging his own methods of work and 
keeping on the lookout foi better ways of doing it will be able to solve a 
mass of problems which the dull-eyed supervisor will never see. 

Training Surveys. The methods of faa-finding or of surveying are fre- 
quently thought to be restricted to so-called experts and top administrative 
staffs. However, during World War II, fact-finding techniques were com- 
bined with training techniques in developing m first-line supervisors the 
skills necessary to carry out their portion of the total management job. 
Two outstanding examples specifically fit into our context. 

One IS the “J" programs discussed m the preceding chapter.’® These 
programs were worked out with one primary aim m mind — to supply war 
industry rapidly with foremen in sufficient numbers and rvith sufficient 
ability to meet industrial expansion and increased production requirements. 
In using the “J” programs for purposes other than those for which they 
were designed, careful review should be made of both the individual pro- 
gram and the situation to which it is to be applied, so that any necessary 
adaptations may be made. 

The second illustration is the work-simplification program, also pre- 
viously discussed Work simplification has long been practiced by special- 
ists. During World War II Lt Col John A Aldridge of the Quartermaster 
Corps Control Division, Army Service Forces, developed office-work sim- 
plification principally in teims of process charting and layout-flow charting. 
He did an outstanding |ab in introducing the gang-process chart as a device 
for analyzing material h indling problems Basing its efforts on mass em- 
ployee participation, the Quartermaster Corps saved 264 per cent of all 
manpower covered by the program for other assignments in the expanding 
war effort. The United States Bureau of the Budget added to the analysis 
technique of the process chart the techniques of the work-distribution chart 
and the work count, and packaged them in such a manner that busy first- 
line supervisors could be instructed in the use of these elementary devices 
m a few short sessions In the Office of Price Administration, savings of 
nearly $2 millions were reported after a concentrated effort on the basis of 
the bureau’s program 

Work simplification requires for its most beneficial use an interested 

C/ above Ch. 17, ‘ Govermnent b\ Procedure," sec 1, “Tbe Nature and Limitations of 
Procedure ” 

2® Sec abote Cb 19, ‘Tbe Art of Supervision,’ sec. 2, "Tbe Supervisory Skills." 

and above Cb 17, Government by Procedure,” sec 4, "Creation and Cnteria." 
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middle management and a competent expert or small staff of experts in 
administrative analysis to cope with problems supervisors turn up which 
are beyond the scope of their authority. The bureau’s work-simphfication 
training program, including the visual aids used, has been pubhshed by the 
Public Administration Service.®'- 

Employee-Initialed Action. Administrative and training surveys are 
initiated by top management, and even work-simplification programs focus 
only on the first-line supervisor. What of the rank and file ^ Employee-sug- 
gestion systems have been instituted in many governmental units to bring 
about management improvements.®’ Employees are provided with forms on 
which they outline a proposed improvement, such as a simplified proce- 
dure, a new piece of equipment, a scheme for saving effort, or some better 
type of operation control. Sometimes financial awards are given; in othei 
cases, reliance has been upon public citation. In the War Department, 
10 per cent of the employees have participated each year in this scheme. 
From June, 1943, to December, 1944, cash awards of $653,762 were paid; 
189,711 suggestions had come forth in this period. Annual savings from 
them were estimated at $54,930,931. In the Navy Department, savings 
resulting from employee suggestions were estimated at fl5 millions a year. 

The sigmfieance of employee-initiated action is not limited to cash 
savings. It rests also in the highly intangible but fundamental factor of 
improved employee morale. As each employee thinks of )ob processes on 
his own imtiative, he tends to take greater interest in his )ob and to become 
more closely affiliated with the organization. This feeling is increased 
materially as employees are permitted to share in management discussions. 
Shop committees and labor-management committees composed of supervis- 
ors and employees have brought about better common understanding of 
problems arismg on either side. Depending upon the underlying interest 
of management, they have contributed to effective settlement of many 
admimstrative issues. 

Summary. In the last ten years, interest in better administration by 
responsible public officials and large numbers of rank-and-file government 
employees has multipled. This interest has taken the form of intelligent 
analysis of administrative problems, to the end that day-to-day programs 
are earned on more effectively and efficiently. Marked increase is noticeable 
in the development and use of sound techniques of analysis. 

Programs of administrative improvement have literally spread like 
wildfire on the municipal, state, and federal levels of government. There 
is danger during an expansion of this scope that techniques may be applied 
to situations which actually do not fit the conditions. This is due to an un- 
derstandable eagerness to try something that has proved successful else- 

*1 Publication No ?1, Chicago, 1M5 

also aboie Ch 19, "The Art of Supervision," sec 4, "Supervision and Lmplo>ee 

Initiative ” 
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where. Innovation for innovation's sake should be guarded against. Tech- 
niques should be adapted to specific situations. Only through experience 
tested in manifold ways can we gain useful generalizations. 

The continuing growth of interest in management improvement gener- 
ally must be based on a firm foundation of testing results and interchange 
of information. However, much remains still to be done in both these areas. 
The attempt to make available to first-line supervisors and employees knowl- 
edge of the techniques of analysis, and to open further avenues of wider 
participation in management should be fostered vigorously in order to se- 
cure closer communication of ideas between supervisors and subordinates 
throughout the entire administrative structure. 



CHAPTER 



Morale and Discipline 


1. The Meaning of Morale 


Components of Morde^^heonud D. White has said; “Mor ale is bot h an 
index of a sound employment situation and a positive means ot building an 
efficient organization. It reflects a social-psychological situation, a state of 
mind in which men and women voluntarily seek to develo p and app ly their 
full powers toThe task upon wiiicii they are engaged, by teasoa of Ae intcl- 
lectuaToTmoral 'satisfaction which they derive trom their own self-realiza- 
tion, their achievements in their chosen field, and their pride in the service.”' 

Thus considered, morale is obviously the very essence of successful ad- 
ministration. Whether the urdertaking administered be an army, a public 
agency, or a private enterprise, it is clear that if its leaders aspire to sustained 
accomplishment of defined results, they must master the pro blem of mo rale 
bot h as a standard of appraising tbe effeaiveness of their organization a nd 
as a techpifjiip nf m nicimi7in g its espnt de corp s. . ' 

In the past decade, the elements of morale have been the subject of ex- 
tensive exploration by both students and practitioners of administration.” 


1 White, Leonard D., "Administration, Public," Encyelopedin of the Social Sciences, Vol. 
1, p. 446, New York: Macmillan, 1930. 

2 For a cross section ot the best schoiarsbp available on the subject oE this chapter, see 
Tead, Ordway, Human Nature and Management, New York: McGraw-Hill, 1933, and The 
Art of Leadership, New York* McGraw-Hill, 1935; Follctt, Mary P., Dynamic Admimslratton , 
cd. by Metcalf, Henry C. and Urwick, L>ndall, New York* Harper, 1942; Urwick, Lindall and 
Brcch, E. F. L, Thnteen Pioneers, p. 48 ff., London: Management Publicatums, 1945; 
Rocthlisbcrgcr, Fritz J., Management and Morale, Cambridge: Harvard University Press, 1941, 
Rocthlisbcrgcr, Fritz J. and Dickson, Willum J., Management and the Worker, CambndRc 
Harvard Umvcrsil) Press, 1943; Mjjo, Elton, 7he Social Piohlems of an Industnal Civilization, 
Boston: Harvard School of Business Administration, 1945; Pearson, John, "Teamwork,” m 
Morsicin Marx, Fritz, cd, Public Mana^ment in the Nciu Democracy, ch. 6, New York. 
Harper, 1940; Graduate School of the United States Department of Agriculture, Administia- 
twe Management: Principles and Techniques, Lancaster; Lancaster Press, 1938; Vitelcs, Morns 
S., Industnal Psychology, New York: Norten, 1932; Niles, Mary C. H., Middle Management, 
New York; Harper, 1941; Mosher, William E. and Kingsley, J. Donald, Public Personnel 
Administiation, rev. cd.. New York; Harper, 1941, Tcad, Ordway and Metcalf, Henry C. 
Personnel Administration, New York: McGraw-Hill, 1933; Dimock, Marshall E., The Exeat- 
tive in Action, New York: Harper, 1945. 


MORALE AND DISCIPLINE 


479 


Identification of the components of morale, however, is still elusive despite 
common agreement upon several generalizations. These generalizations are 
at least useful terms of exposition. One is that the group climate must pro- 
vide opportunity for individual self-expression by the members of the group. 
Another is that the cooperative context must furnish outlets for the individ- 
ual’s pride in his own workmanship. Still another is that members of the 
group must accept the purposes and values of the group as their own— that 
they have a sense of belonging to the group or of identity with it. These 
may be described as the individualistic bases of morale. 

Of equal importance are those bases from which the group derives its 
own collective individuality and vitality. In many ways, the first among 
them js personal opportunity for creative participation in the formulatio n 
and p ursuit of widely shared group ob)ectives . Not only is it important 
thus to weld the individual member and the group together; it is also im- 
perative that the group conceives of itself as serving the ends and goals 
of the larger community. 

/ The highest morale has an intellectual as well as an emotional quality. 
Its intellectual quality results from emphasis upon information, understand- 
ing, and intercommunication, which rest m turn on genuine participation 
in institutional thinking, planning, deciding, and evaluating. These are the 
dynamics of morale Some observers have laid great stress on a more static 
component— that of the security of the individual within the group. Secur- 
ity, howevei, is more accurately a by-product, not a creator of group morale. 
Its overemphasis inevit.ably adulterates morale, t 

Not a few students have concluded that there are certain addi tional re - 
qiii remenfs for the, maintenance of positive morale . They underscore the 
need for homogeneity in the purposes of the group. There must be, they 
say, at least the absence of inconsistency in group purposes, since contradic- 
tions produce stresses and strains destructive of group identity. To be sure, 
heterogeneity of purpose which engenders within the group a conscious and 
prolonged competition in the pursuit of irreconcilable objectives is hostile to 
morale. Yet the limits of tolerance may be fairly generous. The group 
thrives upon variety in points of view as svell as upon unity. Of course, gen- 
eral agreement upon the master objettive is necessary. However, construc- 
tive competition as to means, particularly as to those means which call for 
adaptation to time and circumstance, is a geneiatoi of morale — not its 
enemy. 

Homoge neity in the composition of the group, it is argued, is also es- 
sentiaTT" Staff homogeneity with respect to age, ability, energy, and perma- 
nence IS deceptively attractive, but it also may cause undue narrowness. The 
search should rather be for that fine balance of staff composition which 
gives to the group the efficiency which comes from maturity and the 
momentum which comes from youth. 

Other writers have suggested that the group must have a conviction of 
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success— that is, accomplishments must stand out in terms of group purposes 
and be obvious to outside observers as well as to the group itself. Such con- 
ditions are usually beyond the control of the group, however. There is only 
a relatively brief time-span during which the group may be sustained by 
the near prospect of success or, in some rare instances, by the knowledge 
that the goal is distant but worth striving for. 

Still other students have contended that morale depends upon the degree 
of successful and enduring indoctrination which the group receives. The 
validity of this contention is limited by the boundary between education 
and demagogy. Indoctrination is an mstrument, the utility of which is 
linked to its educauve quality and the soundness of its premises. Indoctrina- 
tion is one thing, the character of the doctrine is another. 

True Com and Counteifeit. Morale is frequently confused with its coun- 
terfeits. The crowd has its moments of evanescent enthusiasm. The clan has 
Its solid, introverted self-sufficiency. The clique has its conspiratorial intoxi- 
cation. The caste, conscious of its exclusive membership, has its somber, 
pretentious symbols of unity. The gang has its exaggerated forms of self- 
importance. 

These are not manifestations of morale in any meaningful sense. Morale 
IS a significant terra to those concerned with administration only when the 
concept has progressive social utility. To serve a progressive function in 
administration, morale must be stripped of its parochial values. It cannot 
have emotionally or intellectually neutral tones. In the administrative en- 
vironment, the significance of morale hes: first, in its barometric function — 
Its function as a psjchological index of the net quality of management; and, 
second, m its instrumental function — ^its contribution of emphasis and 
method to the values of creative group effort. 

In this perspective, group morale involves balance, flexibility, maturity, 
continuity, persiste nce against adversity, anH~c apacitv for const mt renewal. 
Balance and maturity are the product of a total perspective of the grouji— 
Its reason d’etie, its objectives and goals, its concept of itself. Pursued too 
deliberately, balance and maturity become superannuation. The group per- 
spective becomes a system of static stereotypes, empty symbols of a dead past 
Continuity in morale is still more fugitive, for morale is always less difficult 
to evoke than to sustain. Morale, as the spirit of the group, is a living thing 
To be sustained, it must be constantly renewed by the vitality of day-to-day 
relauonships and operations. 

Persistence against adversity is easily produced upon occasion, but its 
continuance is rarely encountered except in the counterfeit form of resist- 
ance to change. Nothing is so fatally easy to develop as rigid habit. It 
represents ease, familiarity, certainty, “security.” These, however, are the 
attractive forms of false morale. 

Morale is flexible. Flexibility and persistence of morale require the high- 
est level of leadership. Such le.idcrship brings forth constant participation 
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in the sharing of aims and plans, in judgment and evaluation, in adapta 
tion to changed circumstances The group learns much more readily the 
opposite habits smugness, complacency, exclusiveness, attachment to some 
plateau of morale, rationalization of limited accomplishment, acceptance of 
the present unattainabihty of some peak that has been reached in its past. 
It IS always tempted by the familiarity, comfort, and ease of old ways— the 
dead level of mediocrity 

De mociatic Implications of Morale . These generalizations about the 
nature of mornle mirch clearly toward one major conclusion Morale is 
a democratic conce pt Fascism, Nazism, and Shintoism may have seemed 
very effective “morale” builders However, theirs was a brittle “morale,” an 
unyielding spirit which when cracked was shattered As circumstances 
shifted, their rigidity of habit and attitude was unable to adapt 

The product of indoctrination and repetition, this type of “morale” 
lacked understanding A response to authority, it lacked initiative, inven- 
tiveness, and imaginition An intelligent and simultaneously persistent 
morale in a complex, changing world must be democratic. It must enhst 
voluntary and creative participauon of each member of the group in the 
formation of group purposes and the attainment of group goals. 

The essence of democratic morale is to be found m its accent on 
common knowledge, initiative, resourcefulness, and imagination throughout 
the group Democratic morale is built upon the free and constructive sharing 
by all members of the group in the definition and accomplishment of the 
group’s purposes It seeks to evoke this participation through the art of 
leadership, not by authority, through the inner unity of the group, not by 
its division into hierarchical levels, through the dynamic drive of the whole 
group, not by requirements imposed by command The literature of morale 
probes into the wellspnngs of human motivation and response Its findings 
are decisive in the endorsement of democratic premises, conclusive m the 
indictment Ox the uses of self<entered authority and the ephemeral effects 
of involuntary participation 

Doctitnal Cotmtei influences There is still great need in the public serv- 
ice for the development of an understanding of morale in its most positive 
forms We have depended too long upon the lawyer and the engineer to 
provide the master theory of human relations in public administration As 
the mam if unacknowledged craftsmen of administrative doctrine, they 
have labored mightily to repair the defaults of others, but they have not been 
equipped to do the complete job. The concepts brought forth in both 
quarters have been equally congenial, equally plausible, and equally false. 
What they have produced is not a democratic theory of administration, 
however much their literary efforts have been sweetened with the strategic 
use of such words as “American” and “democratic.” Fundamentally, their 
product has tended toward authoritarian dogma. 

The proof is the doxology impliat in contemporary theory of pubhc 
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administration. Its most ancient and revered precept is that the state is 
sovereign. It follows that not only are those who live witbn the state's 
boundaries inhibited by the near-divinity of rigid forms, but also and espe- 
cially that those who work for the state are required to respect its sov- 
ereignty. The influence of this concept is universal and subtle on all the 
premises employed by the architects of administiative doctrine. The con- 
cept of intern.d sovereignty has provided the alchemy by which the author- 
ity and the unilateral prestige of the abstract state has been transferred to all 
those who command the enterprises of government. 

The lawyer is prone to constiuct an administrative univeise out of a 
logic concerned with the right ordering of words on paper, a pioccss to 
which human behavior and human motivation seem irrelevant. Tlie 
engineer looks to the efficient manipulation of materials — blocks of stone, 
bars of steel, and the moie mysterious action and reaction of molecule and 
atom, light and sound. Human behavior may appear to him as an equilib 
rium of forces He is apt to forget that in administration these toices are 
animate and impulsive. To both the lawyer as an artisan of vvoids and the 
engineer as a manipulator of mateiials, authoritarian concepts of administia 
tion have seemed necessary and virtuous. Each has found the tradition and 
the myth of the sovereign stale convincing as an article of faith and con- 
venient as an instrument of command. 

No less influential has been their elaboration of hierarchy as indispen- 
sable and immutable. Hierarchy is san by them as the alternative to 
disorder, The natural place of hierarchy as one of the methods of group 
action has been evalted to a higher status— that of the central instrument of 
organization to which all other means are subordinate. This elaboration 
has obscured the fact that, whatever its convenient and proper uses.hieraichy 
may opeiate as a negation of democracy and as an adulterant of morale. 

In the theory of public administration, the derivatives of hierarchy take 
many forms. One of the most umversal is the organization chart, used to 
produce that illusion of symmetry and finality which seems to give the 
lawyer and the engineer great emotional satisfaction. But the organization 
chart alone, whethi r made manifest in visual or verbal form, fails to pro- 
vide a sufficient cloak for the needs of authority. Consequently, there is 
the enshrinement of the written procedure and the directive. These, how- 
ever necessary they may be as pragmatic means, may also be used to spell 
out in persuasive and impressive ritual the abstract implications of hier- 
archy and the inarticulate lesson of the organization chart. 

The language of the chart is usually the language of authority and com- 
mand, rarely the language of leadership and collaboration. ''Span of control,” 
“chain of command,” “final authority”— these are familiar figures of thought. 
The political scientist and the student of public administration— not yet 
entirely free from intellectual subordination to the lawyer and the engineer 
-have added still other verses to the authoritarian doxology. Their devo- 
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uon to the concept of hierarchy has been expressed m the creation of 
additional pillars of authority — ^notably the staff office as a device of control 
to police the organization and to guard its procedural supports. 

Impact of Military and Business Prototypes Other and powerful in- 
fluences have abetted the growth of authoritarian administrative theory. 
Prominent among these has been the imitation of military administration, 
reflected most clearly in the structure and habits of agencies concerned with 
public safety. In these enterprises appear, in most complete form, the 
trappings of command represented by the varied insignia of grades of author- 
ity. Moreover, the military tradition exerts its influence in many other 
administrative areas in moie subtle svays 

Even more pervasive and influential in public administration has been 
the example of private enterprise Here the concepts, forms, and usages 
of authoritarian management have been less softened by the impact of demo- 
cratic pressures. In this area of human effort, authority and hierarchy pay 
more immediate dividends In fact, so conclusive have been the dividends 
that few theoretical concessions have been made, and m even fewer in- 
stances has practice bossed to democratic premises. The literature of private 
management, indeed, shosvs very few of the doubts of hierarchy and the 
marks of democratic aspiration now found in some of the writings on 
public administration. Despite this fact, most of the pleas for ratification 
of new methods in public administration still seek the endorsement of 
private-enterprise analogy. Applied without reference to social values of 
public service, the dogmas of efficiency and economy, for example, are un- 
democratic. Yet they arc consistently invoked by the theorist and prac- 
titioner of public administration as the mam rationalization, or at least the 
protective coloration, for almost every formula of improvement. 

These are the principal hut not the only barriers to the development of 
a fruitful theory and a productive methodology for the stimulation of 
morale in the public service The task is no less than the rediscovery of the 
basic assumptions upon which the democratic experiment began, and their 
laborious application to the habits of management in all our public enter- 
prises. Its difficulty lies not only in the birth-pams of new concepts but 
even more in the repudiation of the seductive nostrums of authority. For 
the latter have acquired the benediction of “common sense” and common 
prejudice. 

2. Building Group Morsle 

Basic Premises. We frequently forget that democracy is a comparatively 
new and a still timidly .applied concept. In the eighteenth and nineteenth 
centuries it meant primarily the rule of the majority. It was associated 
with the political and legal forms of the ballot, a representative legislature, 
a written constitution, and a bill of rights These institutional develop- 
ments were the more obvious expressions of deeper changes in other aspects 
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of life. Among them were the collapse of feudalism, the rise of industry 
and trade, and the establishment of a free market. The entire transforma- 
tion had the effect of dissolving the bonds of tyranny and opening the 
channels of imtiation and invention to large groups that were hitherto 
bound by authoritarian controls. The enormous growth of America was 
due largely to the existence of condiUons which released the innovative 
spirit in so many of our people. 

Yet the ideas, attitudes, and customs of authority persist. Orthodox doc- 
trine of military organization and discipline still reflects a command system 
Administration in industry, government, and education continues to lean 
heavily upon formal authority. Thus, as our life has become more highly 
organized into official and private groups, the dead hand of the past still 
lingers. Group life remains encumbered by the theories of organization and 
administration which developed in a feudal civilization. We have yet to 
win our complete independence from the past. 

The more democratic life of America — as well as the psychology and 
the methods of the scientist, the artist, and the inventor — has revealed the 
deeper resources of responsibility when men and women have an oppor- 
tunity to be themselves and ]oin with others in pursuit of common goals 
We still have much to learn of the potentials of human beings and how 
to realize those potentials. That is an important part of the future of 
democracy. Administration must learn to substitute imagination, inven- 
tion, understanding, and persuasion for authority 

New Methodology. A new theory, a new language pattern, a new 
intellectual climate, a new methodology will not be the full-blown product 
of tomorrow’s labors. Instead, its reahzation will more probably flow from 
the slower currents of many partial contributions to a new “common kw" 
and common practice in administration. This common practice already 
has had its promising beginning. 

There is cumulative evidence to show that the student and the practi- 
tioner of administration are each growing consaous of the roots and the 
processes of behavior and motivation. Preliminary borrowings and tentative 
applications of the findings of the psychologist and the sociologist are be- 
coming more frequent. In some of the literature and in some of the prac- 
tice of administration, the shift in emphasis from the language of authority 
to the language of democracy is quite pronounced.® In others, the incon 
sistency between the articulate premises of authority and the inarticulate 
premises of democrauc management is not yet clearly seen. The forms 
and practices of democratic management have, instead, been engrafted with 
greater or lesser skill upon the unchanged forms and habits of authority. 

Even these latter instances, however, are signs of progress. The dynamics of 

® See especially Lilienthal, David E , TVA Demoentey <:« the March, New York Harper, 
1944j Clapp, Gordon and Others, Employee Relauons m the Public Serutce, Chicago Civil 
Service Assembly, 1942, FoUett, op at above in note 2 
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morale, once even partially released, tend to exert their own educative force. 
In still other situations the new patterns are applied uncritically, and often 
for management’s transient or self-serving purposes. Although such appli- 
cations are in the main unsuccessful and frequently self-defeating, they too 
on occasion have a value not without parallel to the process by which, in 
private enterprise, the company union sometimes finds its way to inde- 
pendence and maturity. 

Teamwor\. The methodology of morale now includes a list of tech- 
niques of respectable length and depth. Most of these have been tested 
in the fires of application. Their worth and uses are consequently known 
to sophisticated observers and practitioners. Distinctly prominent are the 
several devices by which the concept of “the team” is gradually being sub- 
stituted for the unmitigated concept of hierarchy. These devices are the 
most promising, although the most difficult to apply. Their great value 
lies in the fact that they strike at the basic causes of static morale. Without 
them, other devices are restricted to marginal influence upon morale 
improvement. 

Methods for establishing “the team” as the action group in public ad- 
ministration are many and diversified. One complex of methods is designed 
to increase the forms and content of communication among all levels of 
the organization, emphasizing especially the two-way function of the chan- 
nels of communication.'* Staff indoctrination is thus perpetuated and 
transformed into group consultation. Lines of command become the ma- 
chinery by which preliminary goals are set, revised, agreed upon, and made 
into group objectives and standards of accomplishment. Staff meetings— 
sterile institutions under the literal premises of hierarchy— become dynamic 
centers of high morale as skill and sincerity are nourished through their 
successful development. 

The written word in the process of communication is no less important. 
When the reports of progress and achievement and the assignments of 
general and specific tasks are consciously used as instruments of consulta- 
tion and participation by and for the whole group, their value to morale 
becomes immeasurably positive. In creating and renewing morale, the 
need for constant invention is imperative. The task of the leader is the 
imaginative search for nerv forms of communication and the modified use of 
old forms. It is equally his assigiunent to avoid dependence upon once suc- 
cessful devices which have lost their sharp edge or have been made inappro- 
priate by time or circumstance. 

Leadership. Another category of morale methods is the group which 

^For two suggestive expositions of the purposes and the art of communication, see Cor- 
son, John J., "The Role of Communication in the Process of Administration," Public Admin- 
istration Review, 1944, Vol. 4, p. 7 Federal Security Agency, Social Security Board, Train- 
ing Bulletin No. 2, Maying Staff Meetings More Useful, Washington, March, 1946 (mimeo- 
graphed). See also above Ch. 18, “The Tasks of Middle Management," sec, 2, "Supporting 
Top Direction.** 
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recognizes the diSerential functions of the several levels of an organization 
in the creation and mamtenance of morale. These methods identify the 
subtle role of leadership in its various forms and grades of responsibility— 
in particular the executive task, the speaal contribution of middle manage- 
ment, and the crucial role of the first-line supervisor. The metamorphosis 
from authoritarian to democratic management depends almost exclusively 
upon the skill with which the commander transforms himself into the 
leader. All the pressures of convention and all the lines of least resistance 
move him toward the continued use of formal authority. Nevertheless, 
he must want to be the leader rather than the commander. 

The role of leader is more difficult than any other. Except by the ob 
sessed or the inspired, it is therefore reluctantly adopted. The leader has 
no vacation from his task, no gadgets to manipulate defensively, no alibis 
available.^ Despite his greater satisfactions with success, he must constantly 
practice the art of anonymity m his methods of leadership Otherwise he 
becomes the “big boss” All this requires a sense of dedication rarely en 
countered in the market place of tradiDonal managers and supervisors 
The finding and training of leaders is, accordingly, one of the mam 
burdens of those who aspire to promote the growth and universal exten- 
sion of democratic management 

The specific elements of leadership appropriate to democratic group- 
performance have received litde more than peripheral attention in manage- 
ment literature. The by-paths of military and other authoritarian traditions 
have proved too inviting, Jefferson’s precepts, long neglected, are only non 
tardily being taken up The discoveries of the psychologist are only now 
verifying democratic premises Small beginnings arc only now spre.iding 
into more confident application on broader scenes Among these, the ex- 
periments undertaken by the Tennessee Valley Authority deserve pioneer 
status Other efforts await only the conclusive evidence of their success 
and merit.*’ 

Group Development The following excerpt from a kit for supervisors 
issued by the Office of Price Administration is a good example of docu- 
mentation of the emerging tendencies for the promotion of leadership and 
self -development 

Marks of Superior Group Performance 

The press of operational responsibilities commonly diverts attention 
from our leadership role Moreoier, leadership is such a personal matter 
that It is difficult to evaluate objectively Yet it is leadership that trans- 
forms a number of individuals into a team, and it is only as a team that 
we and our staff can effectively discharge our responsibilities 

5 See particularlv Tead The Ati of Leadership cit above in note 2, Stone, Donald C, 
“Notes on the Government Fxccutuc His Role and Methods,” ?ublic Admimetiatton 'Revtew, 
1945, Vol 5, p 210 § , Niles op at above m note 2 

^See, for instance, the ideas dcvelo|>ed b\ Bradfoid, LcUnd P and Lippitt, Ronald 
Building a Democratic Work Group Personnet 1915 Vol 22, p \M 0 
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The best way to study our leadership is to measure it against the per- 
formance of our group Following are some criteria of group perform- 
ance. It IS not assumed that many groups will rate high on all items. 
These items can, hmcecei, help us to analyze the performance of our 
group and our success as their leaders. Upon the basis of such an an- 
alysis, we may discover ways in which our leadership should develop. 

A. Employci Pcijoimaace 

1 The members of the staff show initiative, resourcefulness, and im- 
agination m dealing with problem situations. They are skillful in an- 
alysis ol problems and inventive in solutions 

2. They have a wholehearted interest in their work and a sense of 
responsibilit), not only for their individual job, but for the programs of 
their shop and the igeney as a whole 

3. They arc eager to learn and grow in their job They know what 
they need and want to learn and why they want to learn it 

4. Employees have eonfidenee m themselves but at the same time are 
objecuv e, analytical, and critical about their performance. 

B. Supeii/iroiy Peijoimance 

1 The supervisor encourages employees to make suggestions, develop 
ideas, and plan for improving operations He helps them test out and 
ev-tluate objectiiclv their suggestions and ideas, and where possible ac- 
cepts and .lets upon them 

2 The supers isor depends more upon the employees’ attitudes toward 
their work as disciplimrv controls and less upon his own authority and 
arbitral y “dos' and ‘don’ts.” 

C. Relations Within the Gioup 

1. The staff works together cooperatively as a team with a large 
measure of common understanding and common purpose Each member 
shares .ictivclj in group decision, policy making, and planning. He sees 
his individuil job in rekition to the told piogram 

2. There is mutual respect and Iritndlincss among supervisors and 
subordinites They are interested in each other as persons The work 
atmosphere is cordial and congenial 

It might he helpful liom time to time to rate your gioup on these 
items, using a scale Irom 1 to 5 In this way you can note improvements 
in your leadership. 

Woi/(ing logct/iei No less productive of morale than arc teamwork 
leadership, ind group devdopment are the constructive gropings for collab- 
oration between pulilie management and the organized rank and file of 
the group. The weight ot the old approach heic, of course, as m private 
management,^ has lieen lowaid the antithesis of collaboration. The tradi- 
tion of authority and command in management has generated a reciprocal 
tradition— the groujiing of employees into combative and hostile organi- 
zations. The authorit irian attitude has met employee aspirations for active 
participation in the whole administrative process by many types of resist- 

'^Fnr i significant ilLpirturc from this tridition, see Wiltcrs, J E, Personnel Relattons, 
New York Ronald Presi, 1945 
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ance and defense. The sovereignty of the state has been freely invoked. 
The techniques of paternalism have been widely used. And when further 
ramparts were needed, public management has marked out narrow |uris- 
dictional areas of employee consultation. 

Government-employee organizations have tried to defeat these tactics 
with countermeasures of open or concealed warfare. The result has been, 
generally, that morale was sacrificed upon the altar of authouty. Slowly, 
however, the rank and file have pushed forvs'ard the boundaries of recog- 
nition. As concessions have gradually softened the forms of resistance, 
collaboration has brought forth some of the minimum conditions of demo- 
cratic management. Particularly in the last decade have the habits of 
formal relations and hostility been progressively abandoned. 

Substantial headway has thus been made toward the removal of nega- 
tive factors, but only fractional advance has occurred in the development of 
machinery for fruitful employee partnership in public administration. 
Negotiation, rather than participation, is still the order of the day. There is 
real promise, nonetheless, that progress may now be by geometrical pro- 
gression. Certainly the ferment of increased collaboration in strategic 
areas is fully at work Both management and union now need to give 
their energies to the invention of efficient and economical machinery bv 
svhich the rank and file may contribute their mavimum responsibility to 
the attainment of higher group morale * 

Union Attitudes. An illustration of employee thinking about conditions 
of good morale is the following statement published by the National Fed- 
eration of Federal Employees, a body not affiliated with either the Ameri- 
can Federation of Labor or the Congress of Industrial Organizations ° 

Hints for Good Administrators and for Good Fldcral Employees 
ddmimstiatois Kmphyiei 

Fight for your employees. See that Fight for your supervisor. Sec that he 
they get a square deal Be loyal to gets a square deal Be loyal to him. 
them. 

Promote your employees as rapidly as Boost your employer’s stock. 

IS justified and possible 

Promote one of your own employees, Work hard to improve your efficiency 
an insider, to new and available jobs, so as to become qualified for a better 
do not bring in outsiders and place posiUon. 
them above insiders of equal efficiency 

Promote insiders of greater seniority Be alert to promote objectives of your 
over those of lesser seniority, prov ided serv ice at all times, 
the qualifications are equally good 

®For evidence of this proiucss m thcorj and practice, see Clapp, op at above in note 
3 Xsiioml Cm] Service Lcieuc, Employee Oigamzstiooj in the Public Seretee, New York, 
1946, Golden, Clinton S and Ruttenberg, Harold }, The Dynamics of Indnsoial Democracy, 
New York Harper, 1942 See ilso below Ch 24, 'Personnel Standards," see 6, 'Emplojcc 
Relanons.” 

^ Fedenit Employee, 1945, Vol 30, No 2, p 8 (b> permission of the editor). 
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Admtmstrtuors 

Be economical, but remember the best 
economy is a staff nf good workers, 
well paid, possessed of high morale, 
and effecting maximum production 

Know your people personally, as many 
of them as possible Take a personal 
interest in their welfare 

Avoid issuance of conflicting instruc 
tions When new work assignments 
ire made, check on precious obligations 
already assumed by those to whom the 
orders are issued 

Insofar as practicable explain the 
reasons for things, but do not argue 


Eliminate dead end jobs They are a 
sign of ineffective organization 

Be prompt to transfer rcclassifv, or sep 
arate from the service any unsatisfai 
torv emplovec Do not blame anyone 
but yoursdl it vou have such employees 
in your administrative unit 

Encourage organization and coopera 
tion on the pirt of sour employees in 
unions for improvement of working 
conditions and soci il and economic wel 
fare, credit unions, hospital guilds, or 
other groups Go in with them if the 
rules permit Show them vour interest 
and give them vour help 

Take your employees into vour confi 
dence Hold frequent conferences 
Keep in touch with vour personnel 
office 

Make the most of vouiself and your 
outfit Folks like to work for a sue 
cessful administrator, strong enough 
to get the job done, protect his em 
ployces, and advance his organi/auon 

Cut out all possible red t ipc, but retain 
control of all operations so the work 
will advance effectively and with cer- 
tainty. 


Employees 

Help to get the job done with the great- 
est economy of materials, time, and 
energy 

While no emplovcr likes an apple pol 
ishcr, the employee should go at least 
halfway buptrv isors are human. 

If impossible assignments are received, 
tell the supervisor quickly Do not 
apologize, make excuses, or alibi when 
work IS not done 

Call possible improvements to the su- 
pers isor s attention, but do not argue 
Go ahead and get the job done to the 
best of your ability 

Do not lit satished with any deadend 
job Build up your qualifications so 
that you can idvance 

ft your record is unsatisfactory, cooper 
ate with the responsible administrator 
to secure a transter, reclassification, or 
separation from the service so you can 
find your proper pi ice 

Join and promote employee cooper- 
itives such as unions for improvement 
of working conditions, social and eco- 
nomic welfare, credit unions, hospital 
gmids and the like. 


When you have a grievance take it to 
the supervisor first Give him a chance 
to straighten things out 

(live individual loyalty to employer and 
organization Put all you’ve got into 
It, so It can reallv get the job done and 
idvance 

Pay meticulous attention to actual 
paper requirements. A certain amount 
of red tape is essential to the smooth 
functioning of a large organization 
After all, your salary check is paper 
worki Let the supervisor know when 
you discover a valid short cut 
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Incentives, Much attention and experimentation have been given to a 
class of morale methods which are concerned with identifying and using 
systems of incentives and rewards Conventionally, two types of incentives 
and rewards are identified— the economic and the noneconomic. Exten- 
sive analysis, particularly in private management, has tended to establish 
the fact that in individual motivation these two are not only inextricably 
mixed but that tliey also have approxunately equal significance. In public 
employment, it has been assumed chat nonfinancial incentives count more 
heavily than financial Security, the prestige of public service, the evolution 
of career systems, and the use of ob)ective standards for individual advance- 
ment have all been offered as substitutes for higher monetary awards in 
private mdustiy 

The sharp limits that restnet the vahdity of this thesis have led to the 
introduction, in more recent years, of various additional financial and non- 
financial incentives for public employees Salary increases for meritorious 
service and cash awards for outstanding employee-suggestions have become 
regular features of administrative practice Nonfinancial incentives have 
also been increasingly emphasized Official recognition of distinguished 
service has been formalized in service awards and other official documents 
and insignn Most incentive systems, whether financial or nonfinancial, 
are still in rudimentary form. This is due mainly to awareness of the fact 
that they are only supplementary morale devices. As such, however, they 
warrant fuller elaboration 

In the absence of more basic morale generators, incentive systems serve 
largely to ameliorate the harsher forms of administration and to provide 
management with “showcase” demonstrations of democratic intentions 
Under these eonditions, they invite and receive the suspicion or indifference 
of the group rather than recognition as important parts of the work, en- 
vironment In another setting, governed by good will without valor, in- 
centive systems may represent superficial comprehension by management 
of the basic factors m human motivation When offered as a deliberately 
contrived but measured concession to democratic management, such sys 
terns invanablv disappoint their creators Only as a bona fide expression of 
genuine effort tow ard democratic management are they worth the cost of in- 
stallation and administration’” 

Peifoimance Standaids Incentive systems point the way towaid a more 
important method of morale improvement The work group needs, and 
will invanablv respond to, objective standards of performance These must 
be standards agreed upon by the group, not simply the ex cathedra standards 
of management Here again, the process of creation has been slow. 

Standards have been characteristically established by statistical averages, 
by the pace-setter in the group, by “time studies,” or by the standard of 

ta Sec Rntlhlisberjicr Mamgiment and Morale, at aboic in note 2 Sec also above 
Ch 19, ' The Art of Supcnthion, scl 5, Supervision jnd Lmplouc Initiative 
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maximum profits, These are not the standards which increase morale. 
Standards useful to morale are those whose logic and reasonableness ap- 
peal to the group — those which have been set by the process of participation 
and agreement within the group. Standards arrived at in any other way 
invite sabotage of quality if not of quantity of performance.^^ 

Production standards, though frequently used as the main test of morale, 
are in fact deceptive instruments of diagnosis. Production is the resultant of 
many variables Low production is the sign of pathology in collaboration. 
But a complete diagnosis may require scrutiny of the total environment 
of the group Effective therapy as a rule involves correction of the modes 
of organization and of the exercise of authority by supervisor and manager. 
Only such correction may release the creative potential of the group. 

Essentiality of Purpose In pubhc administration, the manager and the 
supervisor have at hand a morale potential greater than that tapped by any 
of the methods thus far mentioned. Theirs is the rare opportunity to use the 
ends and purposes of society in their direct relationships to the objectives of 
the groups they lead. Public service can be seen as an indispensable means 
by which the community attains its aims 

Participation in an economic stabilization program, for instance, whose 
effects leach every American — indeed help determine world prosperity — 
has a significance beside which merely private objectives pale into sheet 
inconsequeni e. The same is true of participation m a program of social 
security, in the definition of the rights of labor, in a program of service and 
information to American business, in the conduct of foreign af[.urs. All 
these undertakings are charged with such implications that when employees 
are aroused to the importance of what they do, the effect upon morale is 
electrifying. 

Unfortunately, too many pubhc employees are helped to see only a 
little way beyond their own desks. Their activity becomes a dull rounne; 
their self-esteem is smothered by hard layers of hierarchy. Thus is lost a 
great and everpresent morale potential. 

3. The Modes of Discipline 

Aims of Discipline. The modes of discipline are best appraised in the 
perspective of democratic management Thus viewed, they obviously rep- 
resent techniques for handling the crises flowing from the breakdown of 
morale. Too often discipline is relied upon to bolster the edifice of com- 
mand, to control the deviations from established authority, and to induce 
conformity as a substitute foi agreement. When the modes of discipline 

‘^^ror the most interesting and promising recent approach, we United States Bureau n( 
the Budget, SimplificiHwn as Exemplified by the Work. Simplification Progiatn of the 

U S Bweaii of the Btidgtf Chicago Public Administranon S**rviLe, 1945, Publication No 91 
Morstem Marx, Fiit4, Looking at Undcr-all Management," Public AdmimsUatton Reoteu' 
1944, Vol 4, p 368 fi 
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are employed for these purposes, the frequency of their use supplies an 
index to the state of group morale. Conversely, self-enforcing discipline 
IS a function of high morale. 

However, even within the framework of democratic management, ma- 
chinery of discipline has its place. As first aid to treat the failures of 
leadership or of individual performance, discipline may provide the starting 
point for constructive morale action. This means that the most important 
matter about discipline is the purpose and the manner of its use. Purpose 
raises the question of the major premise of discipline. Is it to preserve the 
structure of command ^ Or is it to contribute to the improvement of group 
cooperation and morale These are not so much inconsistent premises as 
they are competing emphases. The problem resolves itself into the ques- 
tion: Which IS major; which is minor? 

The fact that the traditional pattern exalts the relation of discipline to 
command has compelled the growth of many ameliorative safeguards— 
formal statement of “cause” of disciplinary action, right of hearing, right of 
appeal. The more conventional literature of discipline puts stress on these 
safeguards without giving much consideration to the premise which makes 
the safeguards so necessary. The current task is to infuse into the subject 
the fresh vitality of the new concept of democratic morale. 

A more positive approach to discipline would treat it as the systematic 
development of the understandings, values, skills, and attitudes involved 
in effective participation in institutional processes. Thus, discipline would 
assume an educative rather than a pumtive function. Here we could per- 
ceive once more the sharp distinction between the democratic and the 
authoritarian versions of administration. We should remind ourselves that 
morale entails balance, flexibility, maturity, continuity, persistence against 
adversitv, and capacity for constant renewal. 

Such morale comes only from untiring and positive discipline in the 
arts and manners of participation, of teamwork. Discipline in this sense 
IS a product of democratic leadership that concentrates on education, pei- 
suasion, and consultation rather than on authority and control. The dis- 
ciplinary techniques of the reprimand, the demotion, the dismissal, together 
with efficiency rating, assume their proper and relatively minor roles of 
complementing the positive appeals of leadership. 

Dtsetphnmy Remunts In the public service, discipline is also repre- 
sented in other institutional forms. Traditionally, these take the shape of 
more or less restrictive codes of behavior imposed upon the employee by 
statute or civil service rule, or by norms of conduct originating in the 
atmosphere of popular suspicion and fear which government has inherited 
from its authoritarian past. Such codes are dubious instruments of dis- 
cipline since their more drastic provisions have no roots in agreement or 
acceptance by those whom they are intended to control. 

Legal devices to hold in check an imagined menace of bureaucratic 
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partisanship in politics or to neutrahze the democratic influence of the 
government employee in his role of private citizen, may have demoralizing 
effects. Significantly, action under these codes tends toward occasional 
peaks of excited application and longer valleys of desuetude.'^ In the larger 
perspective, formal disciplinary clauses often fail in their positive purposes 
and simultaneously retard the growth of democratic morale m many areas. 
Far more important are the standards of self-restraint and propriety that 
emerge naturally in the consciousness of a career service. 

Political Aspects. Disciplinary rules usually prohibit public employees 
from playing a part m pohucal campaigns and m party management, 
aside from defining the scope of their freedom to make political contribu- 
tions. To some extent, these rules have a protective intent — ^to reduce pobti- 
cal pressure on government personnel. However, injunction and protection 
may often overlap in strange ways. 

As an example of the dilemnias posed by the traditional codes, the fol- 
lowing statement by a member of the United States Civil Service Commis- 
sion before a congressional committee on employee activities which “may 
in a sense be political” but are not prohibited by either the Hatch Act of 
1939 or the civil service rules is instrucave 

The Hatch Act by a direct provision in section 9 (a) fully protects a 
Federal employee’s right to vote as he may choose and to express his 
opinions on all political subjects and candidates Section 18 of the act 
definitely provides that Federal employees may actively participate in 
wholly nonpartisan local elections and may work for or against any gen- 
eral question that is to be decided at the polls by the voters In addition 
to these, it has been ruled that a Federal employee is permitted to engage 
in the following, notwithstanding the provisions of the Hatch Act and 
the civil service rules 

Attend open public political meetings as a spectator; make voluntary 
contributions to a political party gener-1 campaign fund, become a mem- 
ber and attend meetings of a political club, wear a campaign badge or 
button, display a candidate’s campaign photograph in his home or auto- 
mobile, sign a political party candidate’s nominating petition as an 
individual. 

Thus are general rights, once restnaed, slowly reestablished segment by 
segment in a reluctant catalog of interpretation 

Set vice Ethics. The methods of emancipation from purely negative 
institutional restraints imposed on government employees are to some degree 
already spelled out They may be described in different main categories. 

I- Tor an iniljsis of one significant segment of this problem, see Sajre, Wallace S, 
' Politicnl Ncutrahi\ in Morstcin Mm op cu ibo\c in note 2, p 202 § 

House Committee on Appropnahons, Heaungs on the Independent Offices Appropria- 
tion Bill for 1947, p 1111, 79th Con^ 2d Sess Washington, 1946 See also Howard, 
L V , "Federal Restrictions upon the Political Activity of Government Employees," Amenatn 
Political Science Review 1941, Vol 35, p 470 ^ Morstein Marx, Fntz, "Comparahve Ad« 
ministraove Law Political Activit) of QvjI Servants,” Virginia Law Review, 1942, Vol 29, 
P 52^ 
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The common objective— as has already been suggested— is the substitution 
of a body of service ethics, providing positive aims and voluntary standards 
of behavior, for the restrictive codes of control nearly exclusively relied 
upon hitherto. 

One method would be the official pubhcation of basic postulates for 
public-service conduct. This method is best illustrated in several of the 
provisions of the Weimar Constitution of 1919 and in the more relevant 
declaration of the Michigan Civil Service Act of 1937.*^ 

Every stale employee shall fulfill conscientiously, according to the con- 
stitution and the lavss, the duties of the office conferred upon him and 
shall prove himself in his behavior inside and outside the office worthy 
of the esteem uhich his profession requires In his official actisity, the 
state employee shall pursue the common good and not only be impartial 
but so act as not to endanger his impartiality nor to give occasion for dis- 
trust of his impartiality. 

Postulates of such breadth and universal validity mspire creative response. 
They draw forth implicit sentiments of public service Their essence is the 
establishment of goals and norms whose appropriateness is satisfactorily 
self evident 

There is, however, a corollary essential to the full realization of this 
method The authors of such basic postulates of behavior must refrain 
from weakening the principal pronouncements by the inclusion or subse- 
quent addition of wholly restrictive hsts of imposed conditions. These 
serve only to rob the higher postulates of their full meaning and to limit 
the aspirations of the public servant. 

Evocation of Sdf-Disapbne. Another method is the promotion of 
career ethics in the many professional segments of the public service, in 
eluding the administrauve personnel in the more specific sense. The evo- 
cation of self-disciplme in the form of professional codes of ethics is evident 
in many contemporary practices Professional solidarity m its positive 
manifestations furnishes guides to wilhng deference to the public interest. 

The International City Managers Association, for instance, has built a 
sound and widely applicable tradition in its many years of emphasis upon 
the professional standards to govern the official conduct of the city man- 
ager. The special significance of its approach as a method of positive dis- 
cipline is in the manner of its origin and growth. These are standards of 
behavior created by the group, though not without the labor of leadership 
In their final institutional form they represent an agreed-upon declaration 
of group aims.*’ _ 

Sec 23 of the act 

15 An example of the "stram of formauon" is provided by the strivings of the “atomic" 
raennsts to find a blueprint for their basic responsibilities as a group. 
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4. Morale and Institutional Pattern 

Organizational Structure and Conceited Action We have been critical 
of some of the effects of hierarchy and associated forms of authoritarian 
administration. This was not to underestimate the needs for orgamzation, 
for structure, and for clarity of command On the contrary, what we seek 
is a new peispectwe on structuie and its uses As Paul Appleby has put it, 
“Getting agreement on action has its beginning in structure. Concerted 
action becomes possible only by organizing for action . . . structure comes 
first and remains basic Thus the main difficulty lies in the vast exag- 
geration given in administrative hterature to hierarchy and other embodi- 
ments of authority. 

In Appleby’s words 

Administration is somehow a respectable word while “coordination” 
seems to be disreputable Yet administration always proceeds through 
coordination To coordinate is to bring into common action, and this is a 
reasonably adequate general definition of administration Administra- 
tion IS thought of popularly in much too simple terms — as management 
and, increasing the distortion, in the nulitary or authoritarian tradition. 
Psychologists and administrators alike have come increasingly to realize 
that management consists much less in giving orders than in inducing 
or in organizing to secure agreement When the process is thus under- 
stood, orders are seen as the formulation of what has been or will be 
agreed to The tendency among the uninitiated is to feel that if 
someone would only issue the proper orders or it only someone were 
clothed with sufficient authority, there would be no need of coordina- 
tion and everything would become a natter of “simple administration.” 

All organization theory, in a largei sense, aims at the essential recon- 
ciliat'on of the demands of structuie and command with the necessities of 
group participation and agrcemcnL Structure is basic, but it tends to be 
static. Morale is indispensable, but it tends to be fluid. The correct balance 
between structure and morale, then, is that which provides form and di- 
rection to the dynamics of stll-realization and group expression. 

Balance of Stiuctitie and Mot ale. The reconciliation or balance between 
structure and morale is discovered only by constant reexamination of the 
precision with which existing organization icflects the needs of group 
purpose and group paiticipation This perpetual scrutiny of organization 
properly begins with a searching question How effectively does current 
structure and hierarchy express the collective objective ’ 

Except perhaps for the very moment of its first cieation, organization 
always ^gs behind the expression of evolving group purpose Invariably, 
therefore, the drag of unexamined structure is backward. Organization 
is forever out of date. Its rebuilding or adaptation is a constant necessity. 

Organization in Action. From this first inquiry, the continued reconsid- 

Appleby, Paul H , Btg Democracy, p 92, New York Knopf, 1945. 

IM,, p 78 (by permission of the publisher) 
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eration of structure proceeds to an appraisal of organization in action. Does 
it still truly provide the mechanics of consultation and communication 
which are essential to group morale.^ Have the arteries of participation 
hardened? Have the signs and facts of agreement diminished? Have the 
goals set become too easy of accomplishment and is their attainment no 
longer impressive to the group? Has leadership sunk to the plateau of 
amiable ratification of casual group proposals? These are the diagnostic 
questions in the reassessment of structure in action. The findings must be 
applied ever anew to the redefinition of organization forms. 

Structure is progressively reconciled with morale when the process of 
reconsideration produces repeated emphasis upon participation. Participa- 
tion is the bridge between the structure and the group. Its manifestations 
are productive to the degree to which they are at once purposeful and in- 
formal. Structure, then, in many ways needs to be consciously subordinated. 
It is most efficient when it gives direction unobtrusively, when the group 
feels its presence in substance, not in form. 

Effects of Specialization. Modern organization suffers from excessive 
accommodation to the dogma of specialization. Effective operation, particu- 
larly in the complex tasks of modern government, requires the proficiency 
and skill which comes from specialization. However, specialization is apt 
to be separatist, to be narrowly conceived, to isolate its practitioners from all 
others.^* 

Thus organizational theory is confronted with the additional imperative 
to integrate and simultaneously identify the specialized parts with the whole. 
The reconciliation of structure with morale therefore imposes a further task 
upon the art of leadership. It is the conscious emphasis upon interrelation- 
ships, upon the processes of intercoraraunication— particularly the methods 
by which the specialized parts participate in the shaping of general objec- 
tives, the evaluation of general accomplishments, and the appropriate sub- 
ordination of all the structural components to the overriding purpose of the 
group. 

Discipline as Affirmatii/e Pressure. Structure and command, as we have 
seen, lean toward self-preservation and aggrandizement. In this inclination, 
discipline in its negative forms is most frequently invoked. Mitigation of 
such tendencies by awareness of the necessities of democratic morale is a 
further problem in theory and practice. 

The regressive uses of discipline are ubiquitous. Administrative archi- 
tects who seek the optimum balance between structure and morale must 
aaordingly look toward the identification and isolation of disciplinary ele- 
ments. The whole range of disciplinary sanctions, from the reprimand to the 
dismissal, presents opportunities for reciprocity and accommodation of insti- 
tutional interests. When rightly seized upon, these opportunities may 

C/. above Ch. 9, "The Departmental System," sec. 1, “General Features." 
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provide the moment and the means for fruitful exercise of leadership and 
collaboration. Such objectives are realized only when discipline is viewed 
as one of the affirmative pressures toward collective ends. In the hands of 
skillful leadership, the reprimand, for example, is not a coercive weapon 
but a tool for the promotion of mutual understanding, objective evaluation, 
and new direction. 

Morale and structure are the complementary halves of administration. 
In the important sphere of modern public administration, their unity can 
be as productive as the democratic idea itself, which released the Western 
world from its bondage to institutions congealed by time into the tight 
shackles of feudalism. Nor is their unity a goal beyond our day if we keep 
our eyes firmly on the task. 




Pin IV 

RESPONSiBIUTY AND ACCOUNTABIiny 




CHAPTER 



Essentials of Responsibility 

1. Men and Institutions 

Responsibility is at the roots of civilization and government. It is the 
derivative of centuries of human experience. It is based on the best in He- 
brew-Greek-Christian thought as revived and reinterpreted in our culture 
since the beginning of modern times. 

Responsibility is a characteristic of both men and institutions. Indeed, 
it needs to permeate men and institutions alike if it is to exist at all. Respon- 
sible men create responsible institutions, and responsible institutions develop 
responsibility in men. 

Rtsponsible Men. The concept of responsibility is ubiquitous. It is not 
an isolated phenomenon of politics. Responsibility is a determining factor 
in the character of property, the nature of the family, and the constitution 
of the state. It pervades our systems of ethics, law, politics, and religion. It is 
not something to be defined In a neat sentence — it is the horizon of mankind. 

In the long journey toward that horizon, however, much ground has 
been covered. Some of the landmarks are worth noting. Responsibility, as 
we know it today, is a product of Western civilization. It has assumed pro- 
gressively clearer meaning since the Renaissance and the Reformation. It is a 
matter of ideas, ideals, attitudes, and conscious obligation. It is also a matter 
of custom, convention, and law. We note a striking geographical coincidence 
between the development of cultural individualism and that of institutions 
of political responsibility. Representative assemblies, majority rule, minority 
rights, accountable officials, and government according to law are not to 
be found except where a high value is placed upon man’s growth for his 
own sake and where men generally, more than a mere few, have come to 
accept responsibility. 

What are the attributes of responsible men.? We may name some of 
them. First, responsibility cannot exist unless there is capacity — in the 
political context, authority — of a discretionary character. Children once 
were said, perhaps hopefully, to reach "the age of responsibility.” Helpless 
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infants are not responsible. Not until the child’s powers have developed is 
he able to be responsible, or irresponsible. Before that time the concept is 
inapplicable. We look not to the helpless but to the powerful in society 
to play a responsible role. 

Disaetion is also essential to responsibility, which is something more 
than enforceable accountability. A duty that contains no element of initiative, 
judgment, or choice for the one obhged to perform it may be a matter 
of accountability, but not of responsibility in the n ider sense In the Parable 
of the Talents the servant who hid his talent in a napkin chose to meet a 
standard of accountability — he produced the talent on demand — when in 
fact he knew that he was vested with discretion and that he was expected 
to exencse his initiative in pursuing a pohcy of investment 

A second characteristic of responsible men is recognition of an obliga 
tion to meet a need that exceeds the individual’s and to act according to a 
standard that is outside himself and beyond his control Such recognition 
must be effective even though it may not necessarily be articulate. A 
responsible member of a family recognizes at least some family interests 
as superior to his personal interests A member of a political party recog 
nizes certain party interests as being above his own interests A responsible 
public official recognizes a public interest as overriding any interest of his 
own or the interest of any group or class to which be may belong 

The standard of responsibility is perhaps as important as the interest 
Hitler’s action in attempting to destroy Christianity in Germany was not a 
simple act of gratuitous malesolence The action had a certain logic to it 
As long as a standard of conduct existed that was outside his control, he 
might be held responsible in terms of that standard in the minds of some 
To escape completely such judgment, he was driven to attempt to destroy 
the independent system of values The existence of a state religion in 
authoritarian countries is no mere accident 

A third characteristic of responsible men is regaid for consequences We 
say that an automobile driver who recklessly endangers his life and the 
lives of others drives irresponsibly. He who has no regard for truth but 
makes wild statements is also said to speak irresponsibly A political 
representative who votes in disregard of the effect of his decisions acts 
irresponsibly 

Responsibility connotes a certain amount of rationalism and an element 
of prudence A responsible leader may endanger his own life or the lives 
of his followers, but he will only do it for a considered reason, after some 
weighing of the objectives and some calculation of the risks It is this 
element of responsibility in leadership that holds a group together Men 
will not continue to support a program that an irresponsible leader deprives 
of promise of success. 

Another way of putting it is that responsibility contains a time perspec- 
tive of more than the moment The future is as important as the present 
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A responsible party leader does not jeipardize the welfare of his party. A 
responsible official does not endanger the security of the state. A respon- 
sible administrator does not imperil the vitality of his organization. 

Responsible Institutions. When the concept of responsibility is suffi- 
ciendy strong to be reflected m men’s hves, it is also to be found in the 
pohtical institutions of representative government. In the United States of 
America we take these institutions for granted, and have forgotten their 
origin. Their common ancestry is svorth noting 

All may be traced to the combined influence of Christian thought and 
Greek rationalism reconsidered in the perspective of Reformation and 
Renaissance Majority rule, minority rights, and individual rights rest 
squarely upon belief in the value of the individual human being, upon belief 
in the equal value of human beings. In the light of reason, justification 
of majority rule is a simple mathematical process. The coexistence of major- 
ity rule with minority rights and individual rights has m it not a little 
of the Grecian ideal of moderation and restraint. It also assumes sufficient 
unity and generosity to permit a reconciliation of majority, mmority, and 
individual interests. 

In the development of discrete institutions, formal procedures, and 
known rules of law we recognize the influence of rationalism. Good will 
IS not enough. The problems to be dealt with are of a nature and volume 
to require concrete machinery To assure responsible results, men steeped m 
Western culture have not been content to rely on mysticism, absolutism, or 
chance. With the rationalism of the observational-clinical-laboratory ap- 
proach, they have preferred mechanics as a means of increasing the 
probability that responsible men will govern in a responsible way 

Intel dependence of Men and Institutions. Some aspects of the interde- 
pendence of responsibility in men and in institutions may be seen in the 
family. Marriage is a responsible institution with duties and obligations — 
some of them established by laws But it also gives the parties to the union 
wide discretion. Administrative supervision ends with the issuance of the 
marriage license. The obligations assumed and the standards accepted by 
the contracting parties are stated m very general terms It is up to each party 
jointly to recognize and determine what the needs of the family require 
in personal terms and to make his or her contribution accordingly. 

Families flourish because men and women do make the contribution 
needed. It is frequently much greater than they could be compelled to make, 
and It IS not always an equal contribution The interests of the family, future 
as well as present, are the governing considerations. Responsible men and 
women recognizing such needs, accepting obligations to meet them, and 
thinking about the future of the family make the family successful. 

The traditions, the conventions, the social sanctions, and the laws which 
surround family life stimulate, influence, and restrain acaon. They outline 
the pattern and help to secure conformance to it. Both the pattern and the 
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sancaons are essential. We must add, however, that they are not sufficient 
alone. Some families break up even though the institution of marriage in 
general does not collapse. Unless there is generally a reasonable development 
of the quality of responsibility in the people involved, any institution is 
ineffective. 

The position of the child in the family also emphasizes the relationship 
of institutional management to the personal quality of responsibility. Rear- 
ing a child IS in part a matter of developing m him an effective sense and 
habit of responsibility. A general regime is set up for the child, and he is 
instructed about things to he done and things not to be done. Both father 
and mother try to hold him to account for his conduct. 

But this is an exhausting and time-tonsuming process. A child’s 
interests and energy quickly go beyond the limits of any scheme of de- 
tailed guidance. The parental council would have to be in continuous 
session to prescribe, proscribe, and prohibit; and more supervision than is 
feasible would be necessary. Parents cannot stand over the child with a 
stick all the time or wash behind his ears all his life. The only real solu- 
tion for child as well as parents is for the child to assume increasing re- 
sponsibility for his own conduct— responsibility that involves initiative, 
judgment, restraint, and recognition of obligations. 

■The growth of responsibility in the child is by no means spontaneous. 
It IS m part a product of the efforts of the parents. In fact, it is a principal 
function of the institution of family life. The effort required to develop 
responsibility in a boy or girl probably varies greatly; but even the mini- 
mum effort IS colossal. Success is the crowning achievement of the home, 
bolstered by school and church. An active system of expressing account- 
ability IS essential to success, but unless there is success in establishing the 
ideals, attitudes, and habits of responsibility, the home has failed. 

The Political Implicalwns of Business Piactice. Responsibility is taught 
explicitly and also by inference Specific concepts grip men’s minds, and 
the implications of ways of living are equally influential. How can we ex- 
plain the change in political responsibility th.it took place in the United 
States during the nineteenth century? At the beginning of that century, as 
we know, the leaders of society — that is, the leaders in business, agricultnre, 
and the professions — were also the political leaders. They recognized their 
problems and stepped forward. Many of them devoted their thought, their 
energy, their money, and their lives to resolving public issues. 

These leaders were broadly active in public affairs. They took upon 
themselves the burden of political discussion and decision. By the end of the 
century, the situation had changed. Some businessmen continued to be 
publicly active in politics, but they were now a minority. Most business lead- 
ers had withdrawn from broad political responsibility. The professional poli- 
acian had appeared, recognized as a broker, not to take the place left by the 
natural leaders of society, but to substitute for them, to fill the vacuum. 
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Why did so many men whose ability, achievements, wealth, and pres- 
tige qualified them for leadership choose not to exert such leadership ? There 
are many explanations, of couise. Among them was the important influence 
of the pattern of business itself The new business organizations and busi- 
ness practices were training men to narrow their responsibility as much as 
possible, even to escape responsibility entirely. 

At the beginning of the nineteenth century, property was private in a 
personal sense. Business piopeity was private, business was private A man 
was engaged personally, either alone or with his partners, in a business en- 
terprise. He was personally committed, personally accountable, personally 
responsible for the business enterprise Joint stock companies were the 
exception.^ In the orthodox view their usefulness was limited Charters 
were a special privilege conferred by speaal legislative act, and they did 
not necessarily grant limited hability to corporate owners. Corporate 
purposes were narrowly limited, and corporate powers were narrowly 
construed. 

By the end of the century the situation m the United States had com- 
pletely changed. Businessmen who were fully responsible in their person and 
property for all their actions were a dead or dying species Business was 
eorporate. AU corporations carried the privilege of limited liability More- 
over, the requirements of capital mvestment by the incorporators had been 
so far abandoned, and the capital structure had been permitted to become 
so complicated, that it was both possible and proper for businessmen to 
launch and operate an enterprise without any true personal liability. The 
restrictions on corporate purposes had been swept away, and the privilege 
of incorporation had become a right. 

Business had ceased to be private m any real sense, but it had certainly 
not become public It was characteristically irresponsible. Businessmen 
who lived and worked in this system were schooled in the arts, the attitudes, 
and the habits of irresponsibihty Through the corporate charter they could 
secure capital with a negligible, if any, investment of their own. They could 
control a corporation which they did not own They contracted for land, 
materials, and labor; and these contracts could either be lived up to or 
repudiated and litigated The system of minimizing responsibility, coupled 
with the vast growth in size of business units, had an inevitably debilitating 
effect upon the quality of responsibility in the natural leaders of a society 
which was becoming increasingly mdustrial m character 

iThis explanatioa o£ ceitaia teodcnacs wward irresponsibility in Amencan politics B 
oEered as an hipothcsis 

2 Cj Adam Smith s dictum that ‘ The only trades which it seems possible for a joint 
stock company to carry on successfully, without an exclusive privilege, are those of which all 
the operanons arc capable of being reduced to what is called a routine, or of such a uni- 
formity of method as admits of litdc or no varution Wea<tk of Nations, bk V, ch 1, 
pt 3, art I, “Of Public Works and Insutuuons which arc Necessary for Facilitating Parncu 
lar Branches of Commerce.” 
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Automatism? It was easy to transfer these attitudes and habits of mini- 
mizing responsibility from business to politics. In both fields, irresponsi- 
bility was doubtless fostered by the prevailing belief m the automatic quali- 
ties of the economic and political order. The vulgar version of the doctrines 
of the classical economists seemed to encourage each entrepreneur to do the 
best he could for himself by whatever means he could find. Although 
the competition of numerous small and distinctly private business units had 
given way to the strife of corporate combinations, relatively irresponsible 
in character and ruthless m methods, it was still argued that the aggregate 
of this total effort was the public good. It was still assumed that there was 
an economic “system" which could stand any amount of pulling and 
hauling 

Similar reliance was placed upon the automatic qualities of the political 
order. Representative assemblies were firmly established. Almost universal 
manhood suffrage had been achieved, and the franchise was exercised 
through a long ballot at frequent elections It was felt that this kind of 
democracy had so much inherent stability th it anv number of people could 
rock the boat with impunity, and that the efforts of special interests to 
secure privileges would balance. No one had to assume responsibility 
for operating or maintaining the ship of state 

Darwin’s theory of evolution and the popular inferences that were made 
from It no doubt encouraged the belief m social automatism. In America, 
furthermore, the expanding population, the exploitation of rich resources, 
and the process of industrial development provided what seemed to be tan- 
gible and convincing evidence of tht durability of “progress.” It vvas easy 
to believe in a scheme which did not require anv one in particular to plav 
a responsible part in public affairs and which made it unnecessary to worry 
about the social consequence of individual action 

Two world wars with a world-vvude depression between them have been 
a tough dish for mankind. Who now icallv thinks that the world older 
or any “system” will unguidedlv produce either peace nr prosperity ^ Who 
really believes m the automatism of anv stereotvped concept of society ? 

The events of the last half century challenge any superstitious belief 
m social automatism It is now obvious that if the benefits inherent in 
world culture and world resources are to be realized, it is necessaiy to 
achieve a higher level of responsibility in men and in institutions than 
society has yet attained The situation demands ability, initiative, and dis- 
aetion, exercised to meet the needs of society and not merely the needs 
of an individual, a class, or even a single nation The standards by which 
the adequacy of policies must be measured have risen. The consequences 
of action or inaction by any substantial group in society must be carefully 
considered. Responsibility is at an extraordinary premium for the present 
and the future. 
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2. Legislative Responsibility 

In this chapter we are concerned particularly with political responsibility, 
even though it is obviously only a part of the wider phenomenon What is 
the responsibility of legislators? Of elected executives? Of administrative 
ofiScials? We will forego the pleasure of talking about the responsibility 
of judges. 

Responsible Legislatois Responsible government is impossible without 
responsible legislators and without a realistic system of legislative responsi- 
bility. The essential features of a system of responsibility are generally 
agreed upon and need only be mentioned here frequent but not too- 
frequent elections, honest eleetions, an adequate number of representatives 
but not too long a ballot, reisomble equality in representation as a basis for 
majority rule, and so on Although the advent of the initiative, referendum, 
and recall may seem to complicate the system, it also highlights an important 
aspect of all responsible institutions 

Institutions which permit responsible political action necessarily provide 
for discretion, and discretion admits of abuse If the ends of responsible 
government are to be achieved, the authonzed discretion must be exercised 
with due regard for consequences, must be guided by the needs of the com- 
munity, and must conform at the very minimum to the ethical and moral 
standards of the community The usefulness of the initiative and referen- 
dum depends upon the restraint and the judgment with which they are 
exercised 

Persistent and irresponsible special interests could conceivably vreaken 
the legislative process seriously by excessive use of the initiative Although 
a highly developed sense of responsibility in the electorate would check and 
eventually shut off such tactics of pressure groups, the system of direct con- 
trol calls for a sense of responsibility among special interests as well as m 
the general public The referendum, too, can be abused by excess With 
reasonable restraint in application, it becomes a valu iblc procedure for deal- 
ing with extraordinary situations The recall is similarly a welcome addi- 
tion to the scheme of responsibility which could be, but generally has not 
been, carried to extremes 

Realism in Reipoiuibthty of Legislators The demand for responsibility 
in legislators goes much further than is indicated by electoral devices 
It IS obvious that representative government is a farce if the elections are 
dishonest Honesty m elections, however, requires a great deal more than 
counting the ballots with due regard for mathematical accuracy An elec- 
tion can perform its function only when the campaign itself is reasonably 
honest. If the candidates for elecQon disregard the truth and fill the air 
with unfounded assertions, fantasac charges, and mahcious imsrepresenta 
tions, they make it impossible to achieve responsible government through 
the electoral process. 
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The need for honest discussion is equally great within the legislative 
assembly. Lawmaking bodies and the legislative process rest on the founda- 
tion of faith in reason. Discussion is an effective means of getting at the 
facts and of weighing them when all parties to the discussion act in good 
faith. However, unless the preponderant purpose of the legislators is to 
make debate a rational process, the issues can be so confused with half-truths 
or untruths as to render discussion ridiculous. 

Majority rule is obviously a cornerstone of responsible government. The 
legislative process is intended to be a means of discovering or formulating a 
majority view, and a legislative decision should rest upon the support of 
the majority. Majority rule may be and frequently is defeated, however, by 
irresponsible legislators. Dilatory acnon may prevent effective discussion 
or make a decision impossible. Committees may refuse to report bills upon 
which a majority clearly wishes to act. 

Although legislative rules generally permit the majority to compel com- 
mittees to act, the procedure is so laborious as to be serviceable only in rare 
instances. A committee may also handle its hearings and taking of evidence 
in such an arbitrary and biased way that the lawmaking body never has 
a chance of considering the proposed measure on its merits Committee 
members who are governed more by a special interest than by the general 
interest may destroy responsible government Can a legislative chamber 
function effectively as a representative body when the committees ate not 
fully responsible to the majority of the chamber^ 

Legislative Inesponstbtlity'^ The British government is sometimes criti- 
cized on the grounds that the Cabinet— conceived as a committee — is not the 
servant of the House of Commons, but has become its master, and a despotic 
master at that. In American legislative assemblies, which typically tvork 
through committees, are the committees fully responsible to the assembly or 
have they become arbitrary and irresponsible rulers In many instances they 
fall short of any reasonable standard of responsibility. 

Let us consider the evidence, starting with committee hearings. Is the 
investigation an impartial and careful inquiry into the facts? Too fre- 
quently It IS the cross-examination of wimcsses by a hosule prosecutor, or 
the staging of a dramatic scene with a carefully selected professional cast. 
When we consider the methods — ^not to mention the manners — of many 
committees of Congress, we find it not so strange that civil servants cringe 
at the thought of “going up on the Hill," and that legislative-executive rela- 
tions lack cordiality The “third degree” is not a good way to find the 
truth or to make friends. It may force testimony which is desired; but if 
the victim lives and is interrogated again he will be forever after on guard. 

The mysteries of a committee’s deliberations perhaps defy analysis, but 
what about its decisions? One of the committee’s functions in American 
practice is to “screen” legislation. This is an act of responsible discretion. 
But how is the screening done ? Is it a rational process of sifting the signifi- 
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cant from the trivial? Is it guided by a policy based on views of the major- 
ity of the committee ? If there is a general policy, does it have the support 
of the majority of the legislative chamber or does it represent merely the 
views of a vested legislative interest? And if there is no guiding policy, 
what governs the screening process? Chance, whim, or the dictates of 
the chairman? 

How many sessions of Congress pass without arbitrary action by some 
standing committee or by the Rules Committee to prevent discussion and 
to defeat the determination of a policy by the m.ajority? Not many. It is 
no defense against the charge of irresponsibility to argue that not a few 
members wish to be relieved of the necessity of confronting embar- 
rassing issues. The evasion of responsibility can only weaken responsible 
government. 

Suicidal Tendencies. The responsibility with which a legislative chamber 
acts is the product in part of the way in which it is constituted, in part of 
the character of its members, and in part of its rules and organization. The 
strength of the seniority principle in controlling committee assignments, 
committee chairmanships, and positions of authority in the chamber is a 
serious cause of irresponsibility in American government. The methods by 
which the whole house can hold the committee to account for its action, 
or inaction, are generally inadequate. 

Gerrymandering, whether by constitution or statute, is bad enough in 
most legislatures. When the lawmaking body by its rules and organization 
further skews the representative process through perpetuating an uncon- 
trolled oligarchy of unrepresentative members, it allows a dangerous sap- 
ping of its own vitality. If the l^islative branch is suffering a decline, as 
some think, the danger to its survival is not to be sought in an encroach- 
ment from outside by the executive branch. It is to be found rather in the 
suicidal tendencies within the legislature itself. No lawmaking body that 
violates the basic principles of responsible representation can hope to play 
anything but a declining role in grappling with the complex issues which 
today confront government. 

Responsibility and Leadership. Discussions of the responsibility of legis- 
lators frequently center about their relations to their constituents. Should 
legislators lead or follow? If they lead, how far ahead should they lead? 
It is generally agreed that voters have a right to expect their representatives 
to be better informed and more farsighted than the general public. Hence 
the voter can without embarrassment change his mind about a policy as he 
grows wiser through c-xpericnce. The legislator, however, is supposed to be 
sufficiently well informed that he makes fewer errors and foresees develop- 
ments the average man could not anticipate. The legislator's foresight 
should be at least as good as the voter’s hindsight. 

The relationship between the representative and his constituents is not 
a matter of dealing with a monolithic mass of people. In even the most 
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homogeneous district there is a wide variety of people and groups. The 
number of purely agricultural districts— which might be presumed to be 
most homogeneous— IS dropping, and the diversification of agriculture is 
creating a variety of agricultural interests. Even in a purely agricultural 
district living off a single crop, interests of owners, tenants, laborers, pri- 
mary processors of foods, merchants, and bankers have to be considered. 
People also vary in race, religion, and general outlook on life. In urban 
districts or in urban-rural districts the variety of interests is, of course, very 
great. 

The variety of interests which a representative must consider is in 
one sense the essence of his problem, but it also provides a solution to the 
representative's dilemma. Some interests are avid and well organized. If 
he heeds only these, he may become their slave Here is where his leader- 
ship can come to the fore. If he has not sufficient leadership to educate, 
organize, and appeal to the broader interests of his district, he is doomed to 
be the servant of special interests. But if he exercises real influence he may 
greatly broaden his base of support and play the part of a responsible 
leader in matters of public policy. 

The repiesentative’s relationship to the party organization, the political 
machine, or the “boss" presents a similar situation. It is sometimes said 
that a man has to have money, organization support, or both to be nomi- 
nated and elected. It may be readily conceded that some men are completely 
dependent upon money or the machine for their political life, but it does 
not follow that every one is so dependent. 

A political “nobody” naturally cannot become a Washington, a Jeffer- 
son, or a Roosevelt by simply announcmg his candidacy. If a man has 
qualities of leadership, however, if he has the ability to exercise wise judg- 
ment in the public interest, if he has demonstrated this ability in previous 
activities, he will have a reasonable chance of being elected on his own 
merits. When a political “somebody” comes along who has real qualities 
of leadership, no machine and no amount of money ordinarily can beat 
him. The opposition also has to put up a strong candidate. When a candi- 
date says that “no one” can be elected without money or machine support, 
look him over. 

This is not to say that money and the political machine may not tip 
the balance or even defeat the interests of a majority of the people. They 
often do. The point is rather that real leadership of a responsible character 
IS vital, and a man who has it is certain to be able to play a useful part 
in politics. He may not always win, but he will always make his leadership 
felt and he will frequently represent the public. 

Responsibility of the Legislative Body, The question of a representative’s 
relation to his constituents is no more imprtant than that of his re- 
lation to his colleagues, to the legislative body as a whole, and to the 
general public As responsible government requires a man in authority to 
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look beyond himself, his group, his class, and his party, so it requires him 
to look beyond his constituency m considering pubhc needs. His obliga- 
tion to the total pubhc overrides his obligation to any part of it. 

Public obligation is not set aside by a federal structure of government 
The right of secession was denied m our constitutional history in a bloody 
Civil War. The principle of the higher loyalty to the broader unity is fun- 
damental. The obhgation is legal as well as ethical. But how can it be 
implemented? 

Any representative can fulfill the obhgation for himself. Many do so. 
The name of George W. Norris will long be remembered as that of a 
national figure. He was a responsible leader, a representative whose hori- 
zons and constituency were as broad as the nation The Tennessee Valley 
Authority was not built in Norris’ Nebraska. 

If a representative will not meet his broader obligations, what can be 
done about it? The remedy lies with his colleagues and in the rules, pro- 
cedures, and organization which they establish How long the more or less 
disfranchised rank and file of the House of Representatives will stand 
for being pushed around by the venerable ohgarchs who rule them without 
representing them, no one knows But they don’t have to take it forever. 
The rules can be revised, and the committee system can be changed. The 
particularism which now makes both House and Senate a playground for 
special mterests can be controlled 

This control is not an impossible task. It is not inevitable, for example, 
that committees on agriculture should be in the hands of the “farm bloc." 
If these committees contained a considerable number of members represent- 
ing areas which are heavy consumers of agricultural products, would not 
the committees do a better job for Congress, for the public, and, in the 
long run, for the tarmers? Reconciling the special interest with the general 
interest should begin not later than in the committee stage 

In anv reconsideration of means of improving the legislative process, 
It IS essential not to overlook the basic importance of responsibilitv Many 
thinsts can be done to improve and c'pedile the work of Congress and state 
legislatures However, unless reforms include steps to strengthen the re- 
sponsible qualities of legislative action thev will not be veiv effective. Rep- 
resentative committees under responsible, not dictatoriil chairmen, respon- 
sible to the entire legislative bodv under its own responsible leaders, could 
effect a revolution in the qualitv and vitality of .American legislatures. 

Power to make these changes rests with the lawmaking bodies them- 
selves, The present leadership is opposed to change, and the present setup 
with the Inertia of many years behind it protects them. But the legislative 
rank and file are not helpless. Responsibihty carries with it the obhgation 
to use granted powers only for the pubhc good. There is m the history 
of responsible government a deep-seated “right of revolution.” There is 
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also a positive duty to revolt against any abuse of discretion or authority 
which obstructs the processes and the ends of responsible government. 

The objection may be raised that someone will get hurt in the course 
of a revolt against the present scheme of things. To be sure, someone 
will get hurt, but responsibility carries with it the obligation to risk some 
danger and to make some personal sacrifice if necessary. Responsible gov- 
ernment can never continue very long unless the rank and file as well as 
the leaders of the moment show qualities of responsibility, and unless the 
former establish the most practical means possible of holding the latter 
responsible. 


3. Executive Responsibiuty 

Elected Chief Executives. The responsibility of legislators, who have the 
broadest authority and discretion in government, should properly be dis- 
cussed first. Next in order comes that of the elected chief executives, such 
as the President and the govanors.^ They are participants in the legislative 
process. They are elected representatives of the public. They are also the 
chief channels through which the experience of government in operation 
can be brought together, interpreted, and reintroduced in the necessarily 
continuous process of policy formulation and administrative improvement. 
The elected chief executive is as significant an American contribution to the 
art of government as that of judicial review. 

A salient feature of the elected chief executive is the breadth of respon- 
sibihty which attaches to his office.'* There has been public insistence and 
expectation that the chief executive take the broad view of public policy; 
that he hold the balance even among powerful special interests; and that 
he subordinate particular interests to the general interest. Presidents are 
looked to for leadership in the entire process of making and administering 
a truly national policy; and, similarly, governors and mayors are expected 
to rise above any special interest. 

The elected chief executive’s is a responsible office which has tended 

®It IS the purpose of this chapter to all atteonon to lomc of the more obvious ch.irac- 
tensGcs of responbibihty m Amencan government rather than to treat any one executive or 
administrauve office in detail. For systematic discussion of the presidency and of the position 
of state governor, see such works as Corwin, Edward S,, The President. Office and Powtis 
New York; New York University Press, Berdahl, Clarence A., War Powas of the E\uu- 
live \n the Vmted States, Urbana. University of Illimiu, 1921; Hart, James and Spicer, Gtorgr 
W., “Executive Leadership in Administration,” pt. 11, in Essays on the Law and Piactue of 
Governmental Administration, cd. by Haines, Charles G, and Dimock, Marshall E., Biltiraorc- 
Johns Hi^kios Press, 1935; Lipson, Leslie, The Amencan Governor: From Figurehead to 
Leader, Chicago* Chicago University Press, 1939. C/. also above Ch. 8, "The Chief Executive.” 

*A11 responsibility of public officials is, of roursc, responsibility under the law, within 
the law, and in, accordance with the law. That goes without saving and need not be reit- 
erated throughout our discussion. It is, however, the initiative and discretion which the law— 
constitutional and statutory, conventional and formal, written and unwritten — gives lo the 
public official that makes responsibility a subject of intrinsic interest and importance. 
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to develop in men holding it a sense of responsibility It has generally 
brought out the best in presidents, governors, and mayors. The tendency 
of men elected to it to rise to die high requirements set foi them is one of 
the most encouraging features of American life This tendency may also 
account in part for the growth in political power and prestige which our 
chief executives have experienced Whatever the degree of change in the 
relative standing of legislative bodies and chief executives, it has certainly 
been affected by the different ways in which the two have faced up to the 
challenge of responsibility 

Responstbiltty of the Chief Executive The chief executive’s responsibil 
ity to the public and to the legislative body is peculiarly a matter of integra- 
tion He must take the lead in reconciling conflicts and inconsistencies 
m policy He must secure some ssnthesis of the desires of his total con- 
stituency and the total experience of the administratne process His respon- 
sibility to the public and the legislature also hrgely determines the nature 
of his responsibility to his subordinates — ^his administration 

The latter responsibility has four principal features 

(1) The chief executive must give his subordinates guidance on the 
general direction of public policy and the timing of action 

(2) He must see that divergent tendencies within the administrative 
organization are reconciled and that an integrated program is developed 
Differences of personality are at times an obvious problem, but much more 
fundamental and difficult are the issues of policy. 

(3) To meet these needs, he must be in touch with the entire adminis- 
tration and he must utilize its experiences and advice That is to say, he 
has an obligation to his subordinates to be familiar with their experience 
and points of view bearing on important matters, whether or not he acts 
upon advice they give 

(4) He must also see thit there is an adequate pool of knowledge and 
effective cooperation among the key people of his administration. The 
pool of knowledge must be greater and the cooperation more extensive than 
the chief executive's own knowledge or capacity for supervision. 

The process of exchanging information of mutual interest and of xvork- 
ing together toward an over all program and its consistent administration 
must go on throughout all levels and all parts of the executive branch. 
For the chief executive, all of these responsibilities are controls m organiz- 
ing and managing his administration, and in shaping his executive office. 

The chief executive’s responsibility for guidance on broad questions of 
policy IS obvious The process of formulating and perfecting pubhc policy 
IS partly a matter of reducing alternatives and of concentrating upon the 
more promising possibilities However, for the most effective use of the 
resources of government the general direction must be determined. There 
should not be too much standuig around at the crossroads. If these decisions 
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are made prompdy, public officials and civil servants can make their efforts 
count most effecuvely. 

It may at times be desirable to advance along several parallel or even 
slightly divergent routes. Such progress requires supervision to make sure 
that divergence does not become too great and also that all forces converge 
upon the goal at the right time. If a choice between completely incon- 
sistent proposals is delayed too long, either much of the subsequent work 
is hound to be wasted or all progress is cettain to stop. Neither result is 
desirable, nor is the accompanying low morale. Of course, not all of the 
chief executive’s decisions arc necessarily difficult. If he is well informed 
both polmcally and administratively, the general course to be taken may 
be fairlv clear. Even on the most difficult questions, however, he must make 
up his mind without unreasonable delay. 

Executive Restiaint. How much responsibility has a chief executive for 
initiating policv himself’ Obviously, if there is no other way to get things 
stalled, then he must crank the engine with his own hand. But his prime 
responsibility is to sec that sufficient imtiativc is exercised within his ad- 
ministration, rather than to generate all the ideas himself. Some elected 
ehiel executives have personally identified themselves with many detailed 
policies in the early stages of development. As a general practice, this is 
probably inconsistent with the execuavc function 

In the gime of government, the captain of the administrative team is 
supposed to play the full sixty minutes If he runs with the ball on every 
play he may find himself completely tuckered out before the end of the 
first half, and he cannot be very effective fiom then on. For example, the 
President is not only a legislative leader, and the leader of the administra- 
tion, but he IS also chief of state. 

There is a certain inconsistency between the President’s several roles, 
though It IS not a serious problem as long as he does not overplay any one 
part He is much closer to his essential function when he takes public 
responsibility for reviewing and integrating proposals initiated within the 
administration than when he himself proposes and promotes. The emphasis 
in the chief executive’s responsibility is upon integration. 

Executive Emphasis on Teamivoi\ It the chief executive takes his re- 
sponsibility as head of the administration seriously, it may not be necessary 
for him to make so many public decisions of a controversial character. The 
best time to integrate policies is in their early stiges of development, and 
on the lower echelons of government. As Mary Parker Follett so well 
understood, many conflicts— social as well as administrauvc— are unneces- 
sary, and result from overlong delayed collaboration.^ They are also the 
consequence of an inadequate pool of knowledge and of too limited 
perspective 

'Tor T cross-stction of her wnnngs, see Metcalf, Henry C. and Urwick, L, eds. Dy- 
namic Administration, New York Harper, 1942 
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If the chief executive takes a hvely interest in assuring that people 
in the government get together at the earhest feasible moment on matters 
of common importance, he tends to avoid many of the conflicts which 
would otherwise harass his admimstration. Of course, the policy of hori- 
zontal, voluntary coordination should be facilitated by the administrative 
structure itself. In this respect, federal administration and most of the 
state governments leave much to be desired No better device has so far 
been discovered to secure cooperation within a government than a common 
superior officer who insists upon cooperation. There are too many pro- 
grams of both federal and state governments which lack any effective 
common superior. 

High Officids^Polthcal Leadership. The highest category of admin- 
istrative officials includes those who also have, by the nature of their office 
and duties, political responsibility. A typical example is the head of an 
executive department. He stands between the chief executive and the 
lesser administrative officials whose positions are or should be nonpohtical 
in character. That pivot il position makes his office of peculiar importance 
in the total scheme of responsibihty. It is the point at which the lay control 
of professional administration is to be made effective 

To handle his job, the department head needs to be a good admin- 
istrator. But It IS 'just as important— perhaps even more important— that 
he be a good politician, in the broadest sense of the word. The department 
head's primary responsibility to the public, to the chief executive, and to 
his subordinates is for active political leadership As we have noted, the 
chief executive must limit himself most of the time to general guidance, 
review, and integration m the development of policy The department head, 
however, has no obligation to continue in office for a fixed period.*' The 
measure of his success is how much he contributes, rather than how long 
he lasts. He is politically expendable. It is his function to take risks, to 
expose himself to hostile fire, and to withdraw or be earned off the field 
when he has performed his mission. The dcpaitment head who always 
plays It safe, and who lets his chief run interference for him rather than 
get into the interference himself, is opt rating on the wrong level. He 
should apply at the ncirest post ofliet for an announcement of the next 
civil service examinations and get a job that really suits him. 

When the chief executive is a strong polit.eil figure, there may be a 
tendency for his subordinitcs to let him do all the heavy political work. 
This starts a wholly undesiiablc trend The chief executive develops more 
muscle from constant excreisc and his lieutenants get weaker from lack of 
it, throwing still more work on their chief One answer is for the depart- 
ment heads to face up to their political responsibilities even if they have 

*The positions of elected depirlinent heads, which exist m many state governments, 
would be an exception to this rule On the appointive department head, see also above Ch 
9, 'The DcpartmcnDl Sjstem’ 
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to risk their office by doing so. There ought to be a law against cabinet 
members ownmg real estate in or near the District of Columbia. 

4. Administrmtve iMPUctnoNs 

Poltbaan and Cwtl Seivant. Another phase of a department head’s role 
is to take full responsibibty for the acts of his subordinates. This does not 
apply, of course, to those of his assoaates who share with him a personal 
political function. Above all, he must always protect the civil servants 
from political pressures. He is free to disregard the advice of his pro- 
fessional staff. He may modify their proposals, or overrule them entirely. 
But he should never allow political pressures to get past him to the per- 
manent personnel. If a political head of a department cannot or will not 
take public responsibility for the work of his organization, he is not big 
enough for his |ob. 

General Interest Versus Special Interest. A further aspect of the respon- 
sibility of officials who are immediately subordinate to the chief executive 
IS their common obligation to work together in the development and ad- 
ministration of a coordinated program." This is reciprocal to the chief 
executive’s obligation to secure teamwork in his official family. It calls for 
a nice balancing of obligations. As the head of a department the adminis- 
trator IS responsible for the development and management of his depart- 
ment's program. He must see that the needs of the program receive ade- 
quate attention, and that the full implications of the operating experience 
are available in the revision and further development of the program. 

This function not infrequently makes the political head of the depart- 
mental organization a spokesman for a particular interest of — or in — the 
government. He speaks for agriculture, or labor, or the Navy. It is thus 
easy for him to forget or minimize his still greater obligation to see that 
his particular program is developed and administered in accordance with 
the broadest interests of the government, and as a part of its total program 
Balancing the particular and the general requires fine discrimination and a 
high sense of responsibility. 

Although the chief executive is responsible for making certain that the 
essential teamwork occurs among all agencies, he is to some extent at the 
mercy of his subordinates, notwithstanding his possession of the ultimate 
sanction of removal. He can punish public quarreling, but it is more diffi- 
cult to prevent his desk from being loaded with conflicts which need never 
have arisen. And if subordinates involved in a conflict of policy go through 
the motions of collaboration but never progress toward common ground, 
how can the chief executive tell whether one of them is recalcitrant or all 
of them are simply standing pat^ 

t One of the best discussions of the essential role of the key administrator is to be found 
in Applcbi, Paul H , Big Defflooiirj, esp chs 4, 7-9, New York Knopf, 1945 
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Among the more painful difficulties of our recent wartime administration 
were certain top officials who were uncritical and unrestrained advocates 
of the worthiest causes. They were quite unwilling to try to find means of 
achieving their ends which would be reconcilable with other equally im- 
portant objectives. They meant well but they created more problems than 
enemy saboteurs.* 

Integrity and Good Faith. Certain responsibilities of political officials 
are duplicated at lower levels of the administrative hierarchy. Cross co- 
ordination is, of course, a responsibility at all echelons. Each key man has 
an obligation to keep his group posted on major developments or informa- 
tion that will make their work more intelligent. Similarly each has an 
obligation to bring to the attention of his superior all the facts or consid- 
erations which the latter will need later to make the most intelligent 
decisions possible or to take the action that may be requbed.* 

“The truth, the whole truth, and nothing but the truth” so long as it is 
relevant probably sums up an administrative official’s responsibility to his 
boss for information and advice. Summarization is necessary, of course, 
but it must be accurate condensation. In handling questions of policy an 
executive is dependent on his staff for advising him honestly and fully. 
The integrity of the entire organization depends upon their good faith in 
the discharge of this function. Mistakes and errors can be forgiven, but 
lack of good faith is inexcusable. 

A corollary of integrity and good faith in dealing with the one to whom 
an administrative official is responsible is effective supervision in dealing 
with those /or whom he is responsible. A large element in effective supervi- 
sion is real contact. There must be a meeting of minds. There must be 
mutual confidence and understanding. When contact is lost either through 
infrequent association or loss of confidence and understanding, there is 
danger of arbitrary administration. 

An official may not always be able to put his mind to the merits of every 
issue that comes before him. But he must be sure that someone whom he 
has tested and proved to be competent has put his mind to every issue. 
This assurance has to be kept current. The head of an office can lose con- 
tact at times with some of the business flowing through it, but he dare not 
lose contact with the men who handle that business. 

Civil Service— But Not Servility. A subordinate’s responsibility includes 
the obligation to tell his boss things which the latter may not want to hear. 
But how far does the obligation go? You can wear out your welcome, and 
“vain repetitions” get you nowhere. Some judgment is required on how 
hard to press an unpleasant issue. One guide is the importance of the issue. 
If the matter is of some possible consequence, even the most timorous soul 
must take himself in hand and make at least one serious effort to see that 

5 Cf. also above Ch. H, 'Interest Groups in Administration." 

* See also above Ch. 16. "The Formulation of Administradve Policy.” 
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his superior is adequately informed. The fact that his responsibility is ad- 
ministrative rather than “political” in character does not give a civil servant 
the right to be a Caspar Milquetoast.*" 

The scope of initiative and discretion, of course, declines as we go down 
the administrative ladder. Responsibihties become duties. Accountability, 
not responsibility, governs.** This transition, however, is not uniform Many 
civil servants far below the level of political responsibility have positions in 
which they may and must exert considerable influence upon policy and 
upon the administration of programs.*" They have positions of a highly 
responsible character even though their responsibility is within the admin- 
istrative family and not to the public or the legislative body directly. It is 
upon their integrity and their devotion to the loftiest traditions of respon- 
sible government that much of the success of modern administration must 
rest 


literature on administrative responsibility proper is still limited in scope Ref- 
erence may he made to the following writings Gaus, John M, “The Responsibilit) of Public 
\dmmistration, ch 3, m Gaus, John M and Others, The T}ontiets of Public Admwistiatiou 
Chicago UnivcrsiQ of Chicago Press, 1936, Djkstri, Ciartnet A , The Quest for Respon 
sihihtj tmencidi Poltttutl Science kemu J9i9, Vo) 3^, p 1 Whitt, Ltonird D, 
JnUodtution to the Stud} of Pithlic Adimnisliattoa p 561 f} , New York Macmillan 2d td , 

1939, Friedrich, Carl J, ‘Public Policy and the Niturc of Administrative Rcvponsibilit), p 

3 in I ncdrich, Carl J iml Mivon, Edward S, uK, Public Policy Cimbrulgt Harvard 

Univcrsitv Prt's, PHO, Morstem Marx Frit/ Admimstraiivc Rcsponsibihtj , p 218 , in 

Mor'sUm Mir\, Inc/ ctl Puhlu Management tn the N<tv Dcmociaey Ntw Yjrk Hir|itf 

1940, Finer, Herman, ‘Administrative Responsibility m Democratic Government,” Pitbhe 

AdmmsUatxon Peiiew 1941 Vol 1, p 335 , Key, V 0, Politics and Administration, 

p 159 {} in White Leonard D , td , The future of Government m the United States Chi 
cago’ University of Chicago Press, 1942 

The transitional area is surveyed in greater detail m the succeeding chapters of this 

book, 

12 This pome has been Cully developed above in Ch. 4, "Democratic Administration.” 
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The Judicial Test 


1. The Rule oe Prvcticality 

Piopnety of Adtmnutratwe Ride-Malting and Adjudication. One of 
the surest ways to obscure the workings of American government is to 
insist on some facile generalization like “the legislature enacts general prin- 
ciples, the courts interpret them, and the executive branch administers 
them.” The theory of the separation of povveis was never fully applied to 
any government in the United Slates— federal, state, or local Yet it has 
misled many people into believing that it is somehow improper for an execu- 
tive agency to issue regulations or to judge cases affecting private rights 
Before we discuss the way in which public administration enters into the 
formulation of general rules and the adjudication of cases, subject in both 
respects to review by the courts, one elementary fact about our governmental 
system should be noted On each level of government, the legislature 
generally acts only as a single body, the judiciary handles all sorts of cases 
without specializing very much on defined categories, but the executive 
branch is divided into departments and bureaus each of which does a par- 
ticular kind of work 

Specifically, when an issue comes to a legislative decision, every member 
of the lawmaking body his in equal sole with every other member on 
every type of question, irrespective ot his individual range of pertinent 
information. Moreover, because ot the sheer quantity of business, the legis- 
lature cannot undertike to picsciilx. in deliil all the rules and regulations 
that need to be issued to give elicct to the decision it has reached. Similarly, 
the courts hear cases involving all kinds of legal situations arising in all walks 
of life. Although the judicial branch may have any number of inferior courts, 
It is fundamentally not organized to decide a large volume of particular 
categories of specialized cases promptly, cheaply, and uniformly. Only by 
appropriate organization and speaalization can the bulk and variety of gov- 
ernment business be handled ellectively 

The legislature decides the most important questions by statutes and by 
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voting appropriations, but beyond the general disposition of the matter it 
must rely on executive officials to make the detailed decisions. At this point 
there is still a tremendous quantity of rules to be issued to implement the 
statutes and interpret their meaning. Similarly, each day in the process 
of administration questions come up that involve private rights. Admin- 
istrative officers must decide most of these questions; pardy because they 
can decide them quicker, cheaper, and more generally to the satisfaction of 
the public than any one else, and partly because the judiciary is better 
equipped for the decision of cases involving broad principles of official 
conduct and pubhe-law relations. 

In short, the functions of issuing rules and deciding cases are by no 
means cxelusively legislative and judiaal. Executive agencies must dis- 
charge them in the normal course of business. By doing so they manage, 
in a general sense, wide areas of our social and economic system. Since 
this chapter deals particularly with the administrative processes of issuing 
regulations and adjudicating cases, and with court review of these processes 
as well. It should be remarked at the beginning that it is quite normal for 
the quantity of administrative regulations to exceed the quantity of statutes, 
and for a great many more cases to be deaded by administrative agencies 
than by the courts. It has never been the function of the judiciary to pass 
automaticallj on all icgulations, or to reconsider all aspects of every ad- 
ministrative decision whenever a atizen believes that his interests have been 
affected b) a government agency. 

T»t of boaal Utility Then what, in those respects, is the judiciary’s 
function, and w ho decides w hat its function is ? The latter question should 
be answered first The legislature by statute says how much rule-making 
power It w ants to delegate to executive agencies, and also fixes the boundary 
between the process of administrative adjudication and the judicial function 
The courts apply the Constitution and the statutes to these problems, and— 
subject to the guidance of law— may have the last vvord The executive 
branch, whatever its political influence, has no authoritative voice in decid- 
ing how tar its power runs. 

A legislature may require specific types of administrative rules or de- 
cisions to be reviewed in every respect by the courts, and it sometimes docs 
A court mav review a case or a regulation with so little respect for the 
original decision of an administrative agency that it usurjas the agency's 
function, and this it too often does. In either case, the administrative agenev 
has no protection, except the fact that in the long run the increasing in- 
terdependence in society and the resulung expansion of governmental func 
lions in themselves will convince the public of the need for flexible and 
specialized management that administrative organization alone can provide 

Only by administrative organization and management can we supply 
the initiative, the expertness, and the planned teamwork that are required to 
solve modern problems. The way in which executive agencies should or- 
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gamzc their system of issuing regulations and deciding cases, and the line 
between their function and that of the judiciary, are matters to be setded 
not by automatic formulas or pohtical slogans, but by the practical test of 
social utility. 

Two Illustrations. Let us consider one or two examples to illustrate the 
point. The Post Office Department will carry an ordinary letter if the 
sender puts a three-cent stamp on it, and it will carry a periodical at a re- 
duced rate if the sender quahfies for second-class mailing privileges. If a 
letter has not been properly stamped, it is only sensible to have the postal 
clerk return it to the sender for postage, or put a postage due stamp on it 
and collect from the addressee, according to the instructions the clerk gets 
from his department However, the question of second class mailing privi- 
leges, though hardly different in principle, is a question of vital concern 
to considerable economic interests, and the statutes say that a publisher 
must have a formal hearing before the Post Office Department can take 
those privileges away from him. 

In both types of transactions the Post Office Department is performing 
the same service In principle, there is no reason why a statute should not 
provide for a formal hearing whenever a postal clerk and a private citizen 
disagree over the weight of a letter In practice, there is a perfectly good 
reason. People want their mail dehvered, and realize that it would not 
make sense to encourage contentious proceedings that would hamper the 
service. Therefore, the less important question, and the question that can 
more easily be answered according to a definite standard, is entrusted to the 
discretion of an administrative subordinate, while the more important ques- 
tion of second-class mailing privileges is the subject of more formal pro- 
cedure at a higher administrative level— and, if necessary, before a court 
of law. 

For another example we might turn to the creation of an army In the 
eighteenth century, the nation rehed to a considerable extent on legislative 
and judicial machinery to do this job The Militia Act of 1792 (1 Stat. 271) 
provided that all men be enrolled in the militia, and enjoined them to pro- 
vide themselves with muskets and with musket balls one-eighteenth of a 
pound in weight Citizens who provided themselves \\ ith such arms were, 
the statute said, to “hold the same exempted from all suits, distresses, exe- 
cutions or sales, for debt or for the payment of taxes ” The lack of neces- 
sary administrative machinery recommended by President Washington but 
neglected by Congress made this system a fiasco, as the War of 1812 
demonstrated 

The mid-nineteenth century system— during the Civil War— was a 
centralized system of conscription administered direcdy by the Army. The 
citizen could appeal only to the ordinary courts. The drafting of men dur- 
ing the Civil War was both scandalously arbitrary and ineffiaent. 
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In the twentieth century, we have done better by applying two related 
concepts: the creation of an organization— the Selective Service system— 
by cooperative arrangements among different levels of government, and 
the issuance of rules and the adjudication of individual cases by that or- 
ganization. It would be hard to imagine how bad a system Selective 
Service would be if the functions of administration and adjudication were 
separated. If the Army itself drafted men, and the ordinary courts were the 
only place m which to get a hearmg, the drafted men and their families 
would certainly consider themselves less fairly treated. 

Extending the Rule of Law. In these two examples — the postal system 
and the armed forces— it is especially obvious that the process of adminis- 
trative regulation and adjudication is not a perversion of the ordinary 
legislative and judicial methods, or a usurpation by executive agencies 
of functions ordinanly belonging to the legislature and the courts. On the 
contrary, it is simply a means by which an executive agency— either on its 
own initiative or in accordance with legislation — takes systematic precau- 
tions to safeguard private rights. As one authoritative study put it, the 
formal procedure of administrative rule-making and adjudication, “far 
from being an encroachment upon the rule of law, is an extension of it.”^ 
Administrative adjudication in agencies like the Federal Security Agency and 
the Veterans Administration has a similar purpose— to make sure that gov- 
ernmental services or benefits are distributed fairly, which is a matter 
somewhat different from the determination of rights 

While administrative rule-raakmg and adjudication are added safeguards 
to fair play in the administration of some governmental services, they are 
a major part of the business of regulating private interests Some activities 
which need to be controlled in the public interest are operated under systems 
of government ownership or management; others are in private ownership 
and subject to government regulation. Thus regulation, with its admin- 
istrative rule-making and adjudication, is an alternative to public ownership 
or direct public control 

Administrative Regulation as Alternative to Public Ownership The 
nation might have considered authorizing the federal government to take 
over the railroads, if it could not have regulated them through the Inter 
state Commerce Commission, or the shipping lines, if it were not lor the 
United States Maritime Commission; or the radio networks, but for the 
Federal Communications Commission; or the banking and exchange system, 
but for the Federal Reserve System, the Federal Home Loan Bank System, 
the Securities and Exchange Commission, and other agencies. Some of 
these are primarily agencies which handle cases by direct executive action— 
the Home Owners Loan Corporation did not hold hearings before making a 

^ Attorney General's Committee on Administrative Procedure, Final Repon, p. 12, Scoaa 
Doc, No 8, 77di CoDg; 1st Sess , Washington, 1941 
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loan. Others are primarily regulatory agencies with highly developed 
processes of adjudication. In most of them, however, the functions of ad- 
ministration and adjudication are inseparable. 

It IS at least partly an historical acadent that in the United States the 
federal government operates the postal service but not the telephone and 
telegraph systems; or that state governments operate certain hospitals and 
sanatoriums and not others; or that municipalities own airports but not 
railroad stations, or operate one utility— from abattoirs to waterworks— 
and leave another m private ownership. What may start as an historical 
accident usually becomes a firmly rooted tradition. Podunk is shocked to 
learn that Middletown is socialistic enough to own its electric-power plant, 
while Middletown is surprised to discover that Podunk violates American 
tradition by getting some of its beef from a municipal slaughterhouse. In 
much the same way Americans are generally surprised to learn that the 
British Post Office Department handles telegrams, while the British find it 
hard to understand that even well-to-do Americans may be educated from 
kindergarten to Ph.D. in government mstitutions. 

When government undertakes to regulate great corporations instead 
of taking them over, it has two general alternatives, or a mixture of both 
One IS to proceed by first laying down statutory definitions of the standards 
which the corporations must follow, then by having an executive agency 
investigate their operations, and finally by having any violanons prosecuted 
before the courts. The other alternative is to give an executive agency 
authority to issue detailed regulations, to conduct the necessary investiga- 
tions, and to hear any cases involving violations. 

The latter alternative has been followed, not because government agen- 
cies grasped for power, but because the regulated interests greatly preferred 
It. A private corporation, hke a government department, cannot operate 
if many of its decisions are likely to be litigated If it has to be regulated. 
It would rather be regulated by having an administrative agency enter into 
a sort of operating parmership with it and take over certain defined con- 
trols, instead of having a prosecuting attorney dogging its footsteps. 

This preference may be a surprise to the casual observer who takes the 
complaints of businessmen about government regulation to mean that they 
would rather be prosecuted in a court than regulated under an administra- 
tive procedure. As one Senator has put it, “One of the great difficulties of 
the Congress in attempting to avoid the detailed regulation of business, with 
indefinite power in a federal bureau, is the fact that in many cases the busi- 
nessmen themselves seem to want that kind of regulation.”* 

2. The Administrative Process and the Lawyers 

Prevention Over Punishment. If we look in some detail at the methods 
of government regulation, we may see how much they are like the manage- 

2 Congressional Record, Vol 86, p 10070 (August 8, 1940) 
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ment of a broad field of activity by a corporation, and how much they have 
in common with those methods that are essential to the conduct of public 
administration in general As with all types of administrative actions, 
one main way in which the work of regulatory agencies duffers from that 
of the judiciary is that in the main they Cry to prevent mistakes rather than 
punish offenders. The courts themselves, of course, by injunctions and man- 
damus proceedings may prevent specific injuries and compel specific actions, 
and on the other hand administrative agencies may punish individuals or 
corporations for offenses. But the basic distinction still holds good. 

A municipal building-inspection department does not wait to take steps 
against a landlord until the elevator collapses and kills some passengers; it 
inspects and certificates elevators to make sure they are safe. The Civil 
Aeronautics Authority does not merely wait to prosecute airplane pilots who 
through incompetence smash their planes; in a more practical fashion it 
examines and licenses those who present themselves as competent The 
Fedeial Deposit Insurance Corporation does not merely adjust its premiums 
to take care of the number of bank failures; it inspects insured banks to 
make sure they are not going to fail. It is possible, of course, to study these 
administrative processes solely as degenerate offshoots of the judicial system. 
It would seem more realistic, however, to observe that each such activity is, 
in a broad sense, a part of the management of the real estate business, the 
air transport business, or the banking business 

Regulation ai Paitneishtp tn Management. Likewise, the Securities and 
Exchange Commission, which has to approve registration statements before 
securities are offered on the market, must act more like a partner in the 
management of the issuing enterprise than like a court refereeing disputes. 
An investment firm must put its securities on the market promptly in order 
to make a profit, and any public question about their soundness would 
wreck the sale For this reason it is no wonder that the securities market 
in general prefers to have questions about registration statements handled 
informally and privately by staff members of the commission, rather than 
aired end delayed in an open formal hearing 

Again, as with all administrauve activity, the primary purpose of regu- 
lauon IS to protect the public interest. In order to do so, an administrative 
agency may make use of specialists who are also valuable to the regulated 
industry. The Department of Agriculture grades and inspects gram, and 
inspects perishable commodities and imported farm products. The work of 
Its inspectors, scientists, and technicians— and its associated state and local 
institutions— makes up the national research program for agriculture. The 
merchant-marine inspectors of the United States Coast Guard inspect the 
construction, maintenance, and repair of vessels. An inspector in a ship- 
yard who makes sure that work is up to specifications may save the ship- 
builder and the ship buyer the cost of hiring men for some of the same 
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work. And a marine inspector who crawls through the dirty boiler of a 
cargo vessel m order to tell the ship’s engmeers what repairs need to be 
made for the next voyage may be engaging iii quasi-judiaal activity, but 
the ship’s officers look on him as an expert consultant, and if they think of 
any one as “regulating” them they are likely to think of their company 
management. 

In another way the piocesses of administrative regulation are more 
similar to those of management than to judicial proceedings The adminis 
trative agency makes a continuous positive effort to prevent adjudicatory 
cases from occurring by using its field staff to educate the affected interests 
It may take a positive lead m developing new techniques and new methods 
of management for the regulated interests The United States Public Health 
Service, for example, is not merely concerned with the prosecution of 
offenders, but also with the development of new methods of sanitation 
The Federal Home Loan Bank Board does not merely regulate local mort- 
gage credit institutions, it develops new credit opportunities for them, and 
instructs them in the organization of their business and the techniques of 
encouraging savings and home fininang Because such agencies specialize 
in a single field of activity, and have direct administrative control over their 
personnel, they can develop standard national policies for the regulated 
interests and help them improve their ofierations 

Some of the agencies in question have a still more positive function of 
over-all management The United States Maritime Commission, for in- 
stance, has relatively few regulatory activities, and is charged with the job 
of subsidizing and developing the American merchant marine The Civil 
Aeronautics Administration decides which airlines can operate where, and 
sees that they have proper airport faalities, flight services, qualified crews, 
and safe equipment The Federal Reserve System, similarly, has some 
functions of adjudication; yet its mam function is the general direction of 
a crucial field of economic activity 

To be sure, some of the agencies which make rules and hear cases do 
not deal with a single type of busmess, but with a particular aspect of many 
types of business The several regulatory agencies in the field of labor rela- 
tions are examples Other examples are revenue collection agencies the 
Bureau of Internal Revenue and the Bureau of Customs The Bureau of 
Immigration and Naturalization is the federal administrauve ageney whose 
proceedings most closely resemble those of criminal courts. 

Infotmal Settlement Versus Foimal Adjudication Since most of the 
agencies with rulemaking and adjudicatory functions are either service 
agencies in the mam, or have responsibilities for promoting or even man- 
aging broad fields of economic interest, they should not be considered pri- 
marily as tribunals for handhng complaints, prosecuting offenses, or settling 
disputes Such business is generally only a by-product of their work, or 
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rather it is only the way of disposing of their unsatisfactory commodities. 
For their basic product or objective is the cooperative management of a 
national activity, and any case in which the private parties concerned cannot 
be led to cooperate is a failure, not an accnmplishment. 

The figures ated by the Attorney General's Committee on Administra- 
tive Procedure illustrate this point.* The Interstate Commerce Commission 
arranged voluntary settlements m all but live ot 3,500 demurrage complaints 
The Department ot Agriculture, admimstering twenty-odd regulatory stat- 
utes, had fewer formal hearings than one per day, and an exception was 
taken to an examiner's report less olten than once a week. The National 
Labor Relations Board, in the first four years of its stormy career, had to 
issue formal complaints in only 8 per cent, and to make formal decisions 
in only 4 per cent, of its 12,227 unfair labor-practice cases. To look on 
regulatory agencies primarily as courts and to make them follow the same 
procedure taould be to orgam7e them not for their mam purpose, but for 
the small proportion of cases in which their purpose could not he accom- 
plished— as it business were to be organived mainly for the convenience of 
referees in bankruptcy, or hospitals for the convenience of undeitakers. 

Balance of Public Intel ests In each field of activity a balance must be 
struck between the need for a formalized procedure— somewhat resembling 
that ot the judicial system— in order to protect people from arbitrary action, 
and the need for administrative uuuativt, discretion, and dispatch, in ordei 
to further the interests of the people concerned and to protect them from 
frustrating formalities The balance may vary from time to time bince the 
Interstate Commerce Commission was too much like a tribunal to manage 
the national transportation system in wartime, the Office of Defense Trans- 
porution was created Since the United Stales Maritime Commission could 
not operate our wartime ocean shipping m its existing form, it was trans 
formed for that purpose into the War Shipping Administration, while 
retaining its old identity for other operations 

Those who mainly wish to protect private interests against inteifercncc 
will naturally— at least in tlie short run— want to up the haLnce in favor 
of more formalized procedures. Those who mainly wish to accomplish 
broad social objectives and to integrate nation il policy will generally want 
to up It in favor of more administrative discretion The same issue may 
be debated, too, in another aspect whether a regul.itory tiincUon, especially 
in the federal government, should be lodged in an ordinary executive depart 
ment— as are those m the field of agricultuic — nr in an independent com 
mission — as arc most of those that deal with business. However, our dif- 
ferences of opinion are less likely to be irreconcilable if we remember that 
the issuing of rules and the hearing of cases may be an essential part of 

* op at aboie m note I, p 35 Cf alwi above Ch 10, "Intlcpcndcnt Regulatory Estab 
lishments sec 2 ‘ The Viturc and Condurt of Rc 9 uhff)r\ Business ’ 
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an administrative function, and that some types of private interests may 
prefer to be regulated by an administrative agency that is also concerned 
with promoting their welfare, rather than to run the constant risk of court 
action. The modern maxim is to temper justice with subsidy. 

"Snuffing the Appioach of Tyranny" One of the great debates of 
contemporary public affairs is that of the traditional lawyers versus the 
administrative lawyers. The legal piofcssion of the United States today— 
as Edmund Burke remarked of it in 1775 — ^is “numerous and powerful” 
and its members “augur misgovernment at a distance, and snuff the ap- 
proach of tyranny in every tainted breeze.' ‘ The controversial publications 
of the various schools of legal thought illuminate the subject of administra- 
tive adjudication and “delegated legislation” for the student. However, 
they keep the spotlight on the small minority of cases that come up for 
formal hearings — on that part of administration that follows, or may per- 
haps be made to follow, procedures similar to those of the judiciary. This 
preoccupation with the margin of the problem is typified by the terms 
“administrative process,’’ “administrative procedure,” and “administrative 
agency,” which in most lawyers’ studies of the subject are used to refer only 
to the agencies that issue rules and adjudicate private rights, and their 
methods of doing so ’’ 

A leader of the attack on administrative adjudication has been Professor 
Roscoe Pound, who m addition to his authority as a scholar has been the 
spokesman of the Committee on Administrative Law of the American Bar 
Association To avoid the impression that any serious writer proposes sim- 
ply to abolish administrative adjudication, we should stress perhaps that 
even Pound explains the necessity for its development and its existence. He 
tells how the United States was “law ridden” in the nineteenth century; 
how the demands of an expanding law of public utilities and the require- 
ments of social legislation led to the development of administrative proce- 
dures and regulatory agencies; how the judiciary reviewed the decisions 
of these agencies without giving any weight to their findings of fact, thus 
forcing them to follow rules of evidence suitable only for jury trials in 
common-law courts; and, in consequence, how the state legislatures and 
eventually Congress began to give more and more functions to administra- 
tive agencies and comparatively fewer to the courts He mentions work- 
men’s compensation, coiporate reorganization, the adjustment of private 
water rights. Then, too, for the past sixty years “the judiciary has been 
falling into line and . . . powers which two generations ago would have 

4 "On Conciliation with the Colonics,” Speeches and Letters on American Affairs, p, 95, 
New York Dutton (Fserimsn's Libnr>), 1931 

■>This type of definition led the Attornev General's Committee on Admmistrative Pro- 
cedure to speculate on how things would he managed ' if administrative agenaes did not exist 
m the Federal Government Op cit. above in note 1, p. 13 C/, also above Cb, 17, "Govern- 

ment by Procedure," 
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been held purely judicial and jealously guarded from executive exercise . . . 
are now cheerfully conceded to boards and commissions.”® 

On the other hand, Pound charges that the philosophies of Marx, Freud, 
and Einstein have led certain people “to believe in supermen administrators 
free from the checks of law or rights or judicial review.”^ This belief, 
he holds, has been responsible lor basically unfair procedures in admmistra- 
tive hearings. The courts, he says, are headed by judges who are trained to 
conform to known standards and settled ideals; their decisions arc exposed 
to the criticism of an informed profession; reports of the cases appear in the 
public records; and individual judgments are subject to review by a bench 
whose attitude is analytical The administrative agencies, he argues, are 
under none of these safeguards. Moreover, they have an “obstinate tendency 
to decide without a hearing or without hearing one of the parties”; they 
make determinations on the basis of private consultations; they fail to dis- 
close to affected parties the evidence on which their orders are based; and 
heads of administrative agencies act on abstracts of testimony prepared by 
irresponsible subordinates, without studying the original testimony.® These 
evils are all connected with the fact that the same agency is acting as prose- 
cutor and judge in the same case. 

Pound’s general point of view is identical with the basis for the legisla- 
tion repeatedly proposed to require all administrative agencies generally to 
follow a single pattern of procedure in their rule-making and adjudication 
In Congress nnany bills of this type have been introduced in recent years 
The most noted was the Walter-Logan bill (H R. 6324, 76th Congress, 
3d Session), svhich was passed by Congress but vetoed by the President 
This bill prescribed a single rigid method for the issuing of regulations, no 
matter on what subject; it provided for very extensive judicial review of 
rules, even if they were not the subject of controversy; it required that all 
adjudicatory decisions be reviewed by superior administrative authorities, 
whether any one appealed or not; and, svhile excepting decisions of certain 
agencies cntirelv, it called for much more extensive judicial review than the 
courts now arc svilling or are permitted by statute to exercise. At the same 
time that such federal legislation was being widely discussed, the state of 
Nesv York considered a constitutional amendment to increase the frequency 
and scope of judicial review of administrative actions 

The support of the organized legal profession for such measures made 
a thoroueh study of them essential. The President accordingly asked the 
Attornev General in 1939 to appoint a committee to study the possibility of 
“procedural reform in the field of administrative law.” At about the same 

® idimmstrotwe Law Its Giowtb, Procedure, and Significance, p. 31, Pittsburgh Uiu- 
\ersil\ of Pittsburgh Press, 1942 This brief study ably summarizes Dean Pound's views on 
the subicet 

Ibtd , p 22 

^Ihid,pp 60-75. 
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tune the governor of New York appointed Robert M. Benjamin to conduct 
a similar study in that state. 

This turn of events was similar to that nearly a decade earlier in Great 
Britain, where The New Despotism by Lord Hewart,® a justice of the 
ICing’s Bench, impelled the government to appoint a Committee on Minis- 
ters’ Powers. The reports of this CQmmiitee,“ of the United States Attorney 
General’s Committee on Administrative Procedure,^' and of the Benjamin 
inquiry^^ m the state of New York give a remarkably authoritaUvc and 
detailed analysis of the problem. All of them generally agree that the courts 
cannot do the job that administrative agencies are now doing, and that 
administrative agencies could not do it themselves if any one made them 
imitate the courts. 

In addition to these official reports, many lawyers have undertaken to 
refute Pound and his school of thought. Several of them — notably Judge 
Jerome Frank and Dean James M. Landis, both formerly of the Securities 
and Exchange Commission, and Professor Walter Gellhorn, director of 
research for the Attoinev General’s Committee and later regional counsel 
of the Office of Price Administration — have had experience in federal regu- 
latory agencies. Frank’s lively book. If Men Were Angels, takes issue 
pointedly with Pound and shows m great detail how the Securities and 
Exchange Commission met all the tests of fan procedure which Pound 
argued were respected only in the courts Gellhorn ’s Federal Administrative 
Proceedings^^ is a briefer study that draws on the work of the Attorney 
General’s Committee to give a broad picture of the problem of administra- 
tive adjudication. 

Fedeial Adminutratwe Pioctdiiie Act. One might have assumed that 
the increasingly realistic and mature analysis of the whole problem of ad- 
ministrative law would h.ave encouraged a cautious legislative approach 
m this important area, and one intent upon picserving the desirable flexi- 
bility of administrative practice. Actually, howetei, those forces which 
originally had carried forward the case for the Waltcr-Logan bill resumed 
their campaign at the end of World Wai II without meeting any resistance 
in Congress Although the findings of the earlier official inquiries com- 
pelled these forces to compromise on many details, they succeeded in press 
ing for considerably more extensive judicial review of administrative actions; 

^London CuMTiopnlitin republished London Btnn, 1945 Cf also above Ch 3, 

‘Burciutncv — Fict inillicluin ee 3, Ibe Char^jt ot Dcbpotisra 

■^^Cmcl 4060, London 1932 
Op at ibove note 1 

Benjamin, Robert M, /Ulmimsuatue Adjudication in the Stale of Nea/ Yorff,, Albany, 

1942. 

13 New York Harper, 1930 

I'l Baltimore Johnt Hopkins Press, 1941 See also Lmdis, fames M, The Adnunistratipe 
Process, New Hiven Yilc University Press, 193S A good general discussion may be found 
in Pcnnock, Roland J , Admimstratton and the Rule of Law, New York Farrar & Rinehart, 
1941 
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for the imposiDon of a uniform pattern of administrative regulation and 
adjudication; and for more highly formalized procedures that would give 
private interests greater opportunity for influencing or escaping government 
regulation. The result was the Administrative Procedure Act of 1946 

It IS not surprising that the act has met a mixed welcome. The Attorney 
General has greeted it as “a hopeful prospect of achieving reasonable uni- 
formity and fairness in administrative procedures without at the same 
time interfering unduly with the efficient and economical operation of the 
Government." Others, and especially many close students of the admin- 
istrative process, have recorded grave misgivings about the anticipated 
impact of the new legislation upon regulatory and adjudicatory methods. 

Much, of course, wdl depend on the construction of the act by the 
judiciary. But there is little doubt that the act throws a heavy burden of 
court-hke formality upon government regulation; creates novel requure- 
ments to be observed by administrative agenaes at the threat of judicial 
mvalidation of their actions; and, by extending the scope of judicial review, 
invites the courts to become virtual partners in the conduct of adminis- 
trative business. 

The act operates on the basis of sweeping definitions. It lumps the 
rich variety of administrative actions and decisions into but two categories 
rules and orders. And it deals with both categories in general language, 
leaving few exceptions from the requirements it lays down for either 
category. 

Save only for matters of legitimate secrecy on the one hand and internal 
management on the other, the act stipulates that each agency must publish 
in the Federal Register descriptions of its structure, including its field or- 
ganization, to indicate the allocation of authority; statements of its decision- 
making methods, together with precise information about its formal and in 
formal procedures; and all “substantive rules” as well as pronouncements of 
Its general policy and interpretations by which it considers itself bound A 
similar obligation exists with respett to final opinions or orders m the ad 
judication of cases. 

Under the act, rule-making must proceed bv advance notice to the public 
and by opportunity for the participation of private interests in the rule- 
making process Formal notice and paranpation by “all interested parties” 
is also required in administrative adjudication Equally rigid is the statu- 
tory prescription that no officer engaged in the fact-finding aspect of the 
adjudicatory process may take part in the decision of the case Conversely, 
the same officer having presided over the administrative hearing must make 
the initial decision or the recommendation for the final decision of the 
case An initial decision is subject to administrative appeal, compelling 
the agency to go once more over the entire matter in the same manner the 
initial decision was reached All agencies must secure an adequate number 
of hearing examiners, whose separate status is protected by special guar- 
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antees and who are not to be drawn into any other phase of administrative 
business. 

The act is emphatic in referring to the courts of law a private party 
“adversely affected or aggrieved" by administrative action. As to the scope 
of judicial review, the courts are directed to set aside any administrative 
actions deemed void for various reasons, including in certain types of cases 
actions “unwarranted by the facts.” On the side of questions of law, the 
act furnishes a fresh incentive for the courts to reach out into the area of 
administrative discretion. However these statutory clauses may eventually 
be circumscribed by court precedent, it appears obvious that the new law 
is likelier to inaease the quandty of litigation than to raise the standards 
of administrative justice. 

In a striking manner, once again the Administrative Procedure Act turns 
the spotlight on the question of the proper general approach to the problem 
of administrative rule-making and adjudication. Are the demands of justice 
and those of administrative cfEciency irreconcilable ? Must we concede the 
need for reducing the promptness and resourcefulness of public service for 
the benefit of the ordinary citizen because important private interests in 
the community have to be specifically safeguarded by elaborate procedures 
subject to judicial approbation? As one way of seeking an answer to these 
questions, we should find it helpful to consider administrative adjudication 
in its full context. 

The three main problems of administrative adjudication that are out- 
lined by the various recent studies are these: the rules of evidence and other 
procedures that govern the conduct of hearings; judicial review of adminis- 
trative decisions; and the organization of administrative agencies to prevent 
the combination of managerial and adjudicative functions from causing 
bias in the trial examiners or hearing officers. 

3. Administrative Fairness and Judicial Review 

Rules of Evidence. An individual whose interests are impaired by ad- 
ministrative action can present his case effectively only if he knows the 
evidence that is being presented against him and has a fair chance to refute 
it. Some of the most serious charges against administrative procedure have 
been to the effect that these essentials of fair play were not being followed. 

The Attorney General's Committee, after directing its expert staff to 
study in detail the procedures of nearly all federal agencies that adjudicate 
private rights, found “few instances of indifference on the part of the 
agencies to the basic values which underlie a fair hearing,” but instead 
“a healthy self-criticism and considerable alertness to fulfill not only the 
letter of ffie judicial pronouncements but the basic implicadons of fairness 
in hearing.”^® 

IS Op, at. above in note 1, p. 62, 
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The committee’s principal criticism, on the other hand, was that the 
administrative hearings were not administrative enough. In its own lan- 
guage, it blamed “lengthy hearings and incredibly voluminous records” 
for burdensome delays, and made several recommendations for shortening 
the process. One of them was that administrative agencies borrow an in- 
formal and expeditious procedure from the courts— the “pretrial hearing,” 
which is a hearing conducted in the manner of a conference between a 
judge and the lawyers in the case, using more direct methods of getting at 
the facts than formal examination and cross-examination. 

Perhaps to the amazement of those who suspected that political trends 
under the New Deal had led to unfair administrative practices, the Attorney 
General’s Committee directed some of its more severe censure on points of 
procedure, not against any of the new regulatory agencies, but against two 
of the older departments. It criticized the War Department for failing to 
inform interested parties— other than the applicants themselves— of the 
reasons justifying a license for the erection of structures in navigable water- 
ways. And it rebuked the Post Office Department for neglecting to notify 
publishers of their statutory right to a hearing before revoking second-class 
mailing privileges, even though they had always been given an opportunity 
to state their case in writing. 

Neither the Attorney General’s Committee nor the Benjamin report to 
the governor of New York recommended one single code of administrative 
procedure. Only a minority of the Attorney General’s Committee did. The 
majority held that the advantages of diversity to accommodate particular 
types of regulatory authority were considerable, and therefore made nu- 
merous minor recommendations on the procedure of individual agencies as 
a result of the committee’s research.'® 

Spot Chec\ of Judicial Review, The problem of judicial review has been 
magnified out of all importance, for in numerous types of cases that are 
handled by administrative agencies the citizen would get little or no tangible 
protection from appealing to the courts. Many administrative agencies, in 
matters of adjudication, deal with questions that have to be answered imme- 
diately in order to prevent hardship, or that individually do not justify the 
cost of legal proceedings. Thus an unsuccessful claimant for a small social 
security benefit will usually not hire a lawyer to contest a doubtful case, 
simply because the odds are not worth the cost. A grower will not take 
to court a decision by an examiner of the United States Department of 
Agriculture condemning a carload of perishable commodities, for his goods 
will decay before they could be introduced as evidence. A securities broker 
will find little satisfaction in appealing from an adverse decision of the 

l®Scc the scries of monographs on individual agencies issued by the Attorney General's 
Committee. Study of almost any two of the monographs will suffice to show the reader how 
considerably the subject matter and the procedure of the various agencies difTrr from one 
another. 



THE JUDICIAL TEST 533 

Securities and Exchange Commission on the Iistmg of a security, for the 
opportumty to sell it profitably may have gone. 

To depend mainly on judicial review in these cases would be futile. 
The chief problem is how to organize on a fair basis the system of rendering 
the original decision. The volume of administrative decisions alone would 
make it unwise to rely too extensively on review by the courts. It is no 
more reasonable to ask the courts to decide anew any considerable portion 
of administrative decisions than to ask the Supreme Court to consider again 
most of the cases decided by lower courts. 

What the courts can do, however, is to protect the fundamental rights 
of citizens to fair treatment in the hearing of their cases, and to maintain 
the basic political and constitutional relationship between the administrative 
agency and other branches of government. If the courts are to do this 
effectively, they must restrict themselves to two questions: first, the type of 
case which they will review at all; and second, the extent to which they will 
give weight to the original decision of the administrative agency. 

In four general ways the federal courts have nan owed down the number 
of cases they will review, even though they have avoided a statement of 
principles and have carefully maintained their discretion to consider each 
case as it comes up. One such restriction is that the individual appealing 
from the administrative decision must have “legal standing”— that is, in 
general, he must be “adversely affected” by the decision. Another is that 
the administrative decision must be a final one. No one may come to the 
court with a case until he has done all he can to get a favorable decision 
from the administrative agency. Third, there is some question of whether 
courts will generally review an administrator’s refusal to take action— such 
as refusal to issue a license— even though the Supreme Court in 1938 with- 
drew Its earlier doctrine that “negative orders” were not reviewable. Fourth, 
courts Will not review— sometimes by self-denial, sometimes because of 
statutory limitations — some types of decisions that seem particularly suited 
to administrative discretion Examples are a decision that a contractor on a 
government project must pay certain wage rates, or decisions of the Veter- 
ans Administration with respect to certain classes of benefits to veterans.’'^ 

Scope of Judicial Ret/teiv Much more important, however, than the 
question of whether or not to review' a case is the question of how far a 
court IS to go in its review. For just as the administrative agency has no 
more extensive rule-making or quasi-legislative jiowcr than the legislature 
intended to give it, so it has only as much jiowcr to make decisions as the 
courts leave m its hands An illustration of the svay in which the judiciary 
may take over decisions that are the very heart of administration may he 
chosen from the annals of New York state government. In 1903, the Court 
of Appeals held that the duty of classification of positions— as competitive, 

I'^C/ Attorney Gcnonl's Committee on Admimstntiic Procedure off at ibo\c in note I 
pp 84 86 
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noncompetitive, or exempt— under the civil service law was quasi-judicial 
in Its nature, and could be reviewed by the courts by writ o£ certiorari, 
much like any decision of a lower court After a few years the Court of 
Appeals came to the uncomfortable conclusion that it had— m its own words 
—“in effect assumed the functions of the Civil Service Commissioners, for 
every challenged decision of these officers was brought to this court as a 
question of law.”*-® Accordingly, it reversed itself; decided that the function 
was not judiual or even quasi-]udicial; held that such decisions could be 
reviewed only by writ of mandamus; and explained that, while clear failure 
or refusal of the Civil Service Commission to do its duty could be reviewed, 
the court would not reverse any decision, even though it might differ with 
Its wisdom, if there was “a fair and reasonable ground for difference of 
opinion.” 

In short, since every act of a public official must be based on legal authori- 
zation, couits may stretch their logic a bit and make nearly any type of 
administrative decision all over again. The stretching would not be too 
difficult. It IS a settled principle that the courts have the power to review 
questions of law, since otherwise the citizen would have no way to appeal 
against the actions of an official who plainly acted illegally. It is a com- 
monplace among lawyers, however, that no clear distinction exists between 
questions of law and questions of fact, since their subject matter is basically 
the same. As one frequently quoted passage runs, “the knife of policy 
alone effects an artificial cleavage" between the two questions, and fur- 
thermore, “at the point where the court chooses to draw the line between 
public interest and private right 

To illustrate this point, we may take the classic case of Miller v. Horton.^” 
A public health official killed a horse that m his judgment had the glanders. 
The jury decided that the horse had not really had the glanders after all; 
that the official who thought it had was wrong; and that therefore he had 
not had legal authority to kill the horse and must pay for it. The law usually 
authorizes an official to act only in certain circumstances and for certain 
purposes. If a judge wants to reverse the official’s decision on the facts of 
the situation, he can often find the facts so thoroughly mixed up with the 
legal issues involved that a review ostensibly of the law will take care of 
the facts as well. 

Legitimate Judicial Concerns. If the courts were generally preoccupied 
with private rights and careless of the public interest, logie alone would not 
stop them from reducing the original administrative ruling to little more 

18 Simons V McGuire, 204 N Y 253, 257-258, 97 N E. 526, 527 (1912), as quoted 
by Hart, James, “Judicial Rcmcw of AdmiDistraUve Action A Thesis,” George Washington 
Law Renew, 1941, Vol 9, p 501 

Dickinson, John, Admmstiattve Justtee and the Supremacy of Law, p. 55, Cambndge 
Hnrvard Unnersity Press 1927 

20 152 Mass. 540. 26 N E 100, 10 L R. A 116, 23 Am. St Rep. 850 (1891) 
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than a formal preliminary to the judicial decision. Fortunately, the courts 
in the mam do no such thing Their prevailing philosophy has followed 
the election returns in accepting the idea that considerations of public in- 
terest have greatly expanded as our economic system has increased its 
interdependences Accordingly, when a court leviciis an administrative ad- 
judication, more often than not it adjusts the scope ol its review to the 
extent to which fundamental principles appear to be involved, much as an 
executive gives his attention to the more significant problems of administra- 
tion and leaves others to his subordinates 

Above all, a higher court will thoroughly review cases involving con- 
stitutional rights It may consider all the aspects of such a case anew, giv- 
ing comparatively little weight even in questions of fact to the original 
decision of an administrative agency The next most intensive review will 
be given those cases in which the problem arises of whether an agency 
acted outside its statutory authority Even though such questions of law 
are entangled with questions of faa, the courts will certainly not hesitate 
to reverse an agency’s decision when that decision was clearly beyond its 
legal power. 

A part of the question of whether the agency acted legally or not is 
this Did It follow a fair procedure i* The courts are likely to insist rigor- 
ously on the fundamentals of fair play — the right to face and cross-examine 
witnesses for the other side, and so on On the other hand, the courts are 
not likely to insist that specialized administrative agencies with expert trial 
examiners be bound by the elaboiatc rules of evidence that were developed 
to he'p a judge keep a jury of lajmen from being bamboozled. 

American courts, it should be added, are still somewhat more inclined 
than English courts to assume that an administrative agency has acted 
fairlv only if it has acted like a court The Arlidge case-’ in Great Britain 
established the principle that administrative agencies might conform to 
“methods of natural justice” without following “lawyer-like methods ” In 
contrast to this, in the equally famous Morgan cases’’ in the United States, 
the Supreme Court, in regard to certain procedures, considered the function 
of the Secretary of Agriculture “a duty akin to that of a judge.” 

Legislative and Judicial Stand aids of Review The courts will rely most 
on the administi itivc agency’s decision, and insist least on thar own point 
of view, in questions that arc clearly and solely questions of fact In re- 
viewing such questions, the courts have come more and more to the point of 
trying to decide not whether the administrative agency made the correct 
decision— which could only mean the same decision the court would have 
made if it had been the agency — but whether the decision was made rea- 

Local Government Boml v Arlidge, L R (1915), Appeal Cases, I2Q 

“Morgan v United States, 298 U S 468 (1936), 304 U S 1 (1938), 304 U S 23 
(1938) 
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sonably and on the basis of substantial evidence. Language to bring about 
this effect has been incorporated in legislation defining the extent of court re- 
view of the decisions of certain federal agencies “findings of fact by the 
Commission, if supported by substantial evidence, shall be conclusive unless 
It shall clearly appear that the findings of the Commission are arbitrary and 
capricious 

There has been a measure of legislative maneuvering over the exact lan- 
guage of this formula But as long as the general idea is put across that 
the courts are not to substitute their judgment for that of administrative 
agencies in cases the latter have decided, the exact n ords of the formula do 
not matter much Congress declared the findings of the National Labor 
Relations Board conclusive if “supported by evidence,” without using the 
term “substantial” or anything like it, but the Supreme Court held that 
if the evidence was not substantial it was not evidence, and the omission 
of the word made no difference 

Those who wish to broaden the scope of judicial review have argued 
that administrative decisions ought to be supported by the “weight of the 
evidence ” However, the question cannot be solved by any such juggling 
of words It IS simply the issue of whether or not the courts are going to 
let the administrative agencies do their jobs And in recent years the judi 
cial point of view generally has been a more sympathetic one 

In general, court review of administrative decisions and orders is least 
useful on those aspects of a case that require diseretion — the selection of one 
choice among several with nearly equtl advantages— or call for technical or 
scientific qualifications It is most useful, on the other hand, on those as- 
pects of a case that involve the protection of definite individual rights or 
personal liberties against arbitrary, unreasonable, or careless official action 
However, no line can be drawn in advance between the various aspects of 
any single case Just as the judge may substitute his personal predilections 
for the scientific opinion of the expert, so the expert may come to believe 
that his science justifies exceeding his authority In the long run, mutual 
respect by judges and administrators vnll help maintain a sense of juiisdic 
tional differentiation between them, particubrly if an aggressive and well 
informed public opinion watches the entire process of adjudication. 

23 Communicaiions Act of 1934 (48 Stit 1094, 47 U S C 402e) 

24 Consolidated Edison Co v NLRB,305U S 197, 229 (1938) 

2^ The Emcr^cnej Price Control Act of 1942 pro\idcd thit appeals igainst regulniions ol 
the Office of Price Administration had to be made first to the price administrator, and that 
any one denied relief might then ask a special cmugcnc) court of appeals to issue an injunc 
tion agiinst a regulation, but only if the regulatK>n was found to be “not in accordance with 
law, or arbitrary or capricious” In Yakus v Unital States, 321 U S 414 (1943), the 
Supreme Court upheld not onlv the authoniy of Congress to delegate “legislative power — 
‘Congress is not confined to that method of executing its policy which involves the least po<: 
sible delegation of discretion to administrative o0iccrs” — ^but also the unusuil provisions foi 
review of the validity of regulations only in accordance with a single procedure 
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4 The Organization of Adjudication 

Pfoiecutor-Ond-Judge Agencies. Since practical limitations apply to the 
usefulness of judicial review m a dynamic administrative system, it is all 
the more important to organize properly the hearing activities of the gov- 
ernment agencies concerned This problem, it is true, has nothing to do 
with the great mass of business of most of the agencies, which is handled 
by informal settlement Nor has it anything to do with the business of 
some of the agencies, which proceeds by such techniques as scientific inspec- 
tion and makes little or no use of formal hearings However, the agency 
that holds formal hearings must take care to organize itself so as to avoid 
the charge— and any basis for the suspicion— that its interest in initiatmg the 
case leads it to be unfair in the hearing 

This is the question of whether a single agency should be both prose- 
cutor and judge in the same case The question is partly fallacious, but 
nevertheless it has made mmy people doubt the fairness of administrative 
procedure The clement of fallacy in the question is that an agency is not 
a single person The agency may be an extremely large organization — 
much larger than the whole government of the United States a century 
ago— and it is surely as poss ble to set up within it a system of checks and 
balances as it was to create such a system m our national government. 

The agency may well be expected to have a bias in favor of a certain 
policy— the policy which it is instructed Ly statute to enforce. And if cer- 
tain groups oppose that policy it is possible for the agency to develop a bias 
against those groups Even judges, however, arc not supposed to be com- 
pletely neutral tow ard the laws they are enforcing, or toward those who fail 
to obey the laws They are only supposed to reserve judgment on the 
question of whether any given individual has m fact disobeyed the laws. 
Still, admin.strativc agencies are particularly likely to be directed to enforce 
laws that are vigorously opposed by one or another respectable economic 
interest, and their unpopularity may sometimes be a measure of their 
effectiveness 

Administrative agencies may be reluctant to create formal hearing units, 
and to set off the personnel that hear cases from those who investigate and 
initiate them Their reluctance may come from fear of reducing the scope 
of their discretion, fear of tying then hands with their own procedure; or 
fear of inviting additional judicial review by appearing to be in effect 
subordinate courts Such fear does not seem unreasonable if we think of 
the point of view' of the traditional lawyers, xvho are still likely to hold with 
the late A. V. Dicey that administrative law does not exist in English- 
speaking countries 

Dicey, m his classic on the law of the British Constitution,** emphasized 

Dicey, A V , Introduction to the Study of the Lnui of the Constitution, 8th ed , New 
York Macmillant 1915 
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the facts that any citizen could go— as he still can go— to the regular court 
if any official damaged him by acting beyond his legal authority, and that 
under the Continental system of admmistrative law the citizen is not always 
able to do this What he failed to see was that the common law court may 
be too slow and expensive to help the citizen or may achieve nothing if the 
official act which damaged him was performed within the law, while an 
admmistrative court might give him quick and cheap relief On points 
like these, Dicey’s Continental critics scored heavily, especially those who 
like Duguif’^ emphasized the service functions of pubhc administration 
and the role of governmental authority in giving effect to democratic 
policies 

Continental Administrative Courts English-speaking countries were 
reluctant to permit executive departments to hear and decide cases after the 
manner of a court They showed even greater reluctance to evolve special 
ized branches of the judiciary to handle the new types of cases that arose 
with the extension of government functions These attitudes kept the 
United States and Great Britain, in some types of cases, from developing as 
effective machinery for protecting private rights as was brought into being 
by the administrative courts of Continental Europe 

The French established a system of administrative courts as a result of 
the decision, effected m their revolutionary constitution, to separate the 
powers of government with logical thoroughness They carried their logic 
so far as to forbid the judiciary to interfere with administrative acts, and 
initially left the citizen isith no recourse except appeal to the higher level 
of administration The executive branch subsequently organized a formal 
system of inferior and superior councils to hear such appeals These coun- 
cils secured increasing independence as administrative courts, hearing all 
kinds of cases arising out of the relationship between public authorities and 
the citizens 

The Napoleonic period carried French administrative influences through- 
out most of Europe The system of administrative courts, with national 
variations, eventually became Continental in its scope At the highest stage 
of Its development, it had several fairly general characteristics^® It was 
a system of judge made law, in that the administrative judges built up an 
expanding body of precedents in the process of interpreting statutes and 
deciding cases There was a hierarchy of courts, with appeal from the lower 
to the higher The procedure made it relatively easy and inexpensive for 
the avenge citizen to get a decision 

Since among the lower courts there was a considerable measure of spe- 
cializauon like that of executive departments, the judges were closely in 

Duguit, lion Law m tht fJIodetn State Viking, 1919 

2«ror a summary description ind ciiauom to the literiture on this subject, see Morsttm 
Marx, Fritz, Comparative Administrative Law The Continental Altcrnauve," Umverstty of 
Pennsylvama Law RevKW 1942 Vol 91 p 118^ 
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touch with administrative developments, and in an excellent position to 
interpret the motivation and to control the discretion of officials. At the 
Same time, the judges, being drawn from the ranks of the administrative 
career service, were sympathetic toward the public purposes of government 
agencies. Career administrators themselves were trained in public law as 
vrell as for management. For this reason, and because administrative actions 
did not come before less well-informed ordinary courts, government depart- 
ments were not in need of large legal staffs who might— as in the United 
States— have carried on feuds with operating officials. 

American Alternatives. The possibility of bringing forth a more sys- 
tematic body of administrative law in this country has led scholars of sound 
reputation to propose a special court of appeals for administrative cases.^ 
This is no startling proposal in view of the fact that Congress has set up 
several constitutional curiosities sometimes called legislative courts, such 
as the Tax Court and the Court of Claims, which hear appeals from admin- 
istrative agencies. And there is reason for reflecting on the merits of a 
structure of administrative courts. Fritz Morstein Marx, whose experience 
as a public official in republican Germany reinforces his opinions as a stu- 
dent of administration, has argued for a general system of administrative 
courts.®* 

On the other hand, several proposals have been advanced for improving 
the institutions of administrative law and adjudication without setting up 
new courts. Any propsal for instituting administrative courts in American 
government raises the question of whether they would be in the executive 
or the judicial branch or, like the Tax Court, in a sort of quasi-legislative 
limbo. If they were clearly established in the judicial branch, it might be dif- 
ficult to keep their personnel and procedures from taking on the character- 
istics of other courts. The principal official committees that have touched 
on the subject in recent years have avoided this whole question, perhaps pre- 
ferring to leave the process of administrative adjudication in the executive 
branch, or in the independent commissions and boards in whatever branch 
they may be. 

The Attorney General’s Committee on Administrative Procedure pro- 
posed to create a separate corps of hearing commissioners and to establish 
a staff agency to keep an eye on regulatory procedures. The committee 
suggested the formation of an office of federal administrative procedure, 
headed by a three-man board— one judge, the director of the administrative 
office of the United States courts, and a director of federal administrative 
procedure to be appointed by the President for a seven-year term. This 
office would keep in touch with federal procedures of adjudication and regu- 

20 Cf. Blachly, Frederick F. and Oatman, Miriam E., ”A United States Court o£ Appeals for 
Administration/' Annals of the American Academy of Political and Social Science 1942 Vol 
221, p. 170^. 

*0 Sec loc. cit. above note 28. 
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lation through haison officers designated by each agency, and would study 
and recommend improvements. Each agency would nominate its own 
hearing commissioners for seven-year appointments, but the Office of Fed- 
eral Administrative Procedure would have to approve the appomtments, 
and the hearing commissioners could be removed only by this office 

The minority of the Attorney General's Committee wished to go further 
than the majority in applying a judicial pattern to the organization and pro- 
cedure of adrrunistrative adjudication. They urged the enactment of a code 
of admin strative procedure. It would separate by statutory provision the 
functions of prosecuting and judging, define the scope of judicial review, 
and establish umform standards of fair administrative procedure. 

The Benjamin report on Administrative Adjudication in the State of 
New York recommended a sim.lar central evecutive agency, a division of 
administrative procedure. Perhaps it is significant that Benjamin, although 
aided by a competent staff, was solely responsible for his report, instead of 
submitting it through a committee For the Benjamin report recommended 
that the division of administrative procedure be headed by a single directoi 
instead of by a board. The director was to serve at the pleasure of the 
governor, and the division was to be principally advisory in its function, 
having nothing to do with the appointment of trial examiners. The Ben 
jamin report emphasized that administrative adjudication is an essential part 
of administration, which must be a function of the executive branch The 
threat to detach it from the executive branch had been more serious in 
New York than in the federal government, m view of the constitutional 
amendment proposed in New York to provide judicial review of the facts 
as well as of the law of virtually all decisions of administrative officers and 
agencies 

Executive Integration of Regulatory Bodies. Even more care to see that 
the present adrainistrauve responsibdity for adjudication should not slip 
away into the judicial branch was shown several years earlier by the 
President’s Committee on Admimstrative Management. It dealt with 
the administration of that funaion as it discussed the problem of the 
organization of the independent regulatory boards and commissions.’'^ The 
President’s Committee freely admitted that the same personnel should not 
prepare and prosecute cases and then sit in judgment on them. “This not 
only undermines judicial fairness; it weakens public confidence in that fair- 
ness The committee put still more emphasis, however, on the necessity 

®tScc Parratt Spancer D, 'The Benjimm Report, Piiilic Aimmtliatwn Renew 1942, 
Vol 2 p 348 ^ , as well is the Benjamin report itself op at iboic note 12 

32 See Presidents Committee on Administrative Management Report mth Spcetal Studies, 
Washington Government Printing Office, 1937 Oic of thr special studies was * The Problem 
of the Independent Regulatory Commissions, ” by Robert E Cushman, from which the pro 
posal of the committee on the subject was drawn See also Cushman's more recent book, 
The Independent Regulatory Commissions, New York Oxford University Press, 1941 

33 Report at above in note 32, p 40 
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of unifying the executive branch to keep the federal government from bog- 
ging down, like some state governments, by the weight and confusion of 
independent and irresponsible units. For, in a supporting staff study. Pro- 
fessor Robert E. Cushman pointed out that it was very difficult to disen- 
tangle the administrative and judicial phases of regulatory work— a fact 
on which all observers of the subject appear to agree — and that some of the 
regulatory commissions do not merely regulate in the sense that a police 
department or a public health officer regulates. For example, he observed 
that the Interstate Commerce Commission “regulates and manages the land 
transportation system of the nation.” It is, “in short, a little government in 
Itself set up for the purpose of governing the railroads.” And, although its 
paths cross that of the President, it has no formal responsibility to him. 

The President’s Committee proposed, as Cushman suggested, a formula 
to provide both judicial fairness and executive integration. It recommended 
that the independent commissions and boards be put into the executive 
departments as bureaus or divisions, and that each of them be divided into 
two sections. One would be an administrative section, organized and staffed 
like any other bureau, which would handle the administrative, rule-making, 
and investigating phases of the work. If the cases to be handled were nu- 
merous and routine, it would also conduct the hearings in the first instance. 
The other would be the judicial section, mtludmg members appointed by 
the President and approved by the Senate for long and staggered terms. 
It would be in the department only for housekeeping purposes. It would 
hear cases and appeals 

Some of these judicial sections might well develop into administrative 
courts, as Cushman pointed out, citing the precedent of the Board of 
Tax Appeals, which has since become the Tax Court In the meantime, he 
urged, the division into admimstrative and judicial sections would be a 
flexible matter. This flexibility would have its advantages. It would avoid 
the danger that an entirely new set of administrative courts might be staffed 
with lawyers alone, who would carry over with them the approach of the 
traditional judicial system By comnarison with the regular courts, their 
more specialized acquaintance with the subject matter might well lead the 
new legal staffs of administrative courts to encroach even more aggressively 
on administrative initiative 

This is speculation But we mav recall that the Committee on Adminis- 
trative Law of the American Bar Association proposed in 1936— without get- 
ting the suppoit of the Bar Association as a whole— the creation of an ad- 
ministrative court, with a trial division of at least four sections, to absorb 
several “legislative” courts then m existence and take over their jurisdiction. 
This court would have settled claims and handled the revocation or suspen- 
sion of licenses and other regulatory permits. Its appellate division would 
have reviewed the decisions of the tna] sections on all issues of law and 



542 


THE JUDiaAL TEST 


fact. The ultimate purpose of the proposal was to extend judicial review to 
the findings of facts on which regulatory authority is based 

Polmcd Factors. There is no essenual reason why a system of admiiustta- 
tive courts should be expected to take over the administrative functions of 
executive agencies or encroach on them by extending the scope of judicial 
review. However, the administrative courts grew up on the Continent in 
part because the ordinary judiciary was not permitted to check administra 
tion To duplicate them here, where the eourts have been accustomed to 
interfering too much, might give more opportunity for such interference 
The letter of the law and judicial methods have never been the principal 
safeguards of individual freedom, even in the courts themselves The courts 
may have been more able to protect liberties in English-speaking countries 
than elsewhere because their traditional system gave them more discretion 
ary authority to accomplish the moral objectives of justice than Continental 
courts were permitted On the other hand, some of the strongest restraints 
on arbitrary administrative action are political 

It has often been remarked that a regulatory agency and the regulated 
interest may tend to work together very closely Pressure of the political 
agency heads on their subordinates will often be in the direction of prose 
cuting only clear cases of violation in order to avoid the protests and political 
opposition that might be caused by questionable ones The agency ordinar 
ily has a strong motive for going easy on its "constituents,” since it may 
need their support in obtaining appropriations or additional legislative 
authority Moreover, agencies may have reason to fear that some of their 
regulatory functions will be taken from them and transferred to a com 
petitor It IS possible that this fear adds to their desire to cultivate the 
support of the interests they are regulating 

The agency usually issues regulations as well as enforces them, and in 
preparing such regulations it generally consults closely with the interests 
concerned Any unreasonable requirement will certainly cause a protest to 
Congress, which holds over the agency the threat of reduced appropriations 
or withdrawal of statutory authority Thus we have a degree of respon- 
sibility to the legislature m the regulation of economic interests, whether 
the regulating agency is an independent commission or an executive depart- 
ment, in addition to the latter’s responsibility to the President Neither 
house of the lawmaking body as a whole can deal with protests, but com- 
mittee hearings give legislators a much more effective opportunity to dig 
into the details of administration The mam shortcoming of the existing 
system is that — except in the event of disaster or crisis — it puts all the pres- 
sure in the direction of relaxing, rather than strengthening, the authority 
of the regulatory agency 

®^Sce two articles on this point by Pekelis, Alexander H, “Legal Techniques and Po 
littcal Ideologies Michigan Law Review 1943 Vol 41 p A ff and “Administrative Dis- 
cretion and th-* Rule of Law, Social Research 1943 Vol 10, p \ § 
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Benefits of Administrative Specialization. The essentials of justice in 
human relations are eternal. They involve basic questions of ethics and 
politics which do not change with scientific or industrial development. 
In order to safeguard human rights and human dignity, it is necessary to 
have not only an elected legislature with power to establish the basic rules 
of society, but also a judiciary whose concern with fundamental values will 
not be distorted by specialized interests. 

However, just as the legislature will best discharge its general function 
if it leaves technical rules to be established by responsible administrators, 
so the courts can most effectively protect human rights if the great volume 
of specialized cases is handled by administrative adjudication — subject to 
the power of the courts to enforce the principles of fair play. 

Combining Flexibility and Principle. The role of government in mod- 
ern society is too dynamic and too diversified for us to attain justice merely 
by conforming to traditional methods. Rigid judicial procedure would be 
intolerable in the wide fields of activity in which administrative agencies 
are today the copilots with private management. 

Here is one of the great challenges to public administration in the 
future— to organize a system of administrative adjudication, closely asso- 
ciated with the execution of policy, that will combine the virtues of dis- 
patch and flexibility with the degree of institutional independence necessary 
to safeguard individual rights. 
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Personnel Standards 


1. Respqnsibiuty and Competence 

Ensuring Responsive and Resourceful Admimstiation. Responsible pub- 
lic management is not simply attained by subjecting administrative agencies 
to axioms of "government of laws.” It requires corresponding modes of 
administrative behavior — a true service ideology. It also requires institu- 
tional expectancies of technical competence. The demand for a high cali- 
ber of public personnel therefore not only aims at a working force of proved 
ability but also at general standards of efficiency. Without such standards 
no government department could undertake effectively to shoulder its 
statutory responsibilities. 

In tins sense, personnel administration provides the very foundation of 
resourceful and responsive management. The rules and methods which 
govern the organization of the working force in public employment occupy 
a central place in the system of administrative responsibility. Civil service 
commissions and personnel officers concern themselves with a large variety 
of highly specialized activities, but all of these activities bear in one way 
or another upon the problem of safeguarding the responsible conduct of 
governmental business. 

Management and the Personnel Function. As with comparable func- 
tions like budgeting and planning, it is characteristic of personnel admin- 
istration that its contribution cannot be measured objectively when it 
operates in the sphere of its greatest effectiveness, but its value is relativelv 
determinable when it neglects its most important function. The paradox 
is simple to explain. The personnel director is essentially an adviser to 
management— from the top executive down to the first-line supervisor. As 
he performs th's task, either effectively or poorlv, his contribution is com- 
mingled with that of general manao-ement and therefore it is not senarntelv 
measurable. On the other hand, if the personnel office confines itself to 
Its own operations, it can boast of the number of applicants recruited, of 
training classes held, of jobs classified, and point to similar activities that 
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are capable of statistical treatment. These are all useful and necessary serv- 
ices, but such reporting fails to demonstrate the personnel office's role m 
management decisions. 

The growing significance of personnel administration results from the 
increase in the knowledge required to handle successfully the human prob- 
lems of a large organization. While the specific techniques of personnel 
administration are highly important, they achieve this importance only to 
the extent to which they contribute to sound working relations in an or- 
ganization. Personnel administration aids the supervisor in accomplishing 
the goal of effective human relations by the assistance it can give him in 
meeting his responsibilities, even though he and his line superiors have 
to set the substantise objectives 

Rejoimist Backet ound and Legislative Aspiiaiions. An attempt to de- 
senbe the present outlook on public personnel administration should not 
conceal its backgiound in earlier reform movements. It is only because 
the reformers of a past era were relatively successful that public personnel 
administration has been able to advance its position to the point where it 
IS being accepted as one of the most important units on the level of top 
management. 

The presence of a merit system is usually indicated by the passage of 
legislation providing for appointments based on open competitive examina- 
tion. Such legislation was enacted by the federal government and New York 
State in 1883 and by Massachusetts m 1884. Other states, cities, and 
counties have followed their lead and accepted the merit principle in public 
employment ' The astute observer vvill note at times, however, that while 
the facade furnished by civil service legislation is pleasing, the internal 
structure beneath has not always changed." 

Definite progress can be noted, nonetheless. In the federal government 
a large area of employment is based on merit. New York City under 
Mayor LaGuardia, Los Angeles under Mayor Bowron, and Minnesota 
under Governor Stassen are a few of many examples of comparatively ef- 
fective adherence to the letter and spirit of the merit principle. In recent 
years, one of the greatest advances has resulted from the Social Security 
Act, which piovidcs that local and state employees m services subsidized 
by the federal government under this law must be selected on the basis of 
open competition. 

Ifhc penod o£ greatest activity in the spread of the ment sistem was m the 1930’5, 
when a number of states arul cities enacted ciiil service laws Various states, including New 
York, have a merit s>‘item based on provisions of the state constitution This arraneement is 
somenmes prefened since constitutional provmons are not changed as easily as statutory 
enactments 

^Many civil service commissions have funds so inadequate that no good selection progr'im 
can bf undertaken The presence of a large proportion of positions exempted from competitive 
examinations usually indicates tint patronage still plavs a strong role in ippointmcnts al- 
though there are also other more subtle methods to evide cnil service provisions 
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While much o£ the following discussion will relate to personnel man- 
agement and organization, it may be stressed that there is not as yet 
sufficient acceptance by the people of the United States of the importance 
of good public management to justify relaxation of civic vigilance. Much 
still depends on the endeavors of such organizations as the National Civil 
Service League and the National League of Women Voters to extend and 
strengthen the merit rule.*' So long as some groups favor ineffectual gov 
ernment, the merit system has to be guarded 

New Outloo\. The 1930’s produced for the first time a widespread 
awareness of the fact that many able men and women consider government 
employment useful and challenging work. It is obvious that the public 
service has always had outstanding emplojees But this was a matter 
of chance, except in some specialized fields such as forest administration 
where government was a major employer. Economic conditions in the 
Great Depression and the marked extension of public administiation turned 
attention to government as an attractive career 

While the movement toward pubhc employment resulted in part from 
the lack of opportunities in private enterprise and from the search for 
security, it developed into a positive acceptance of the distinct adt intages 
of government work in terras of its contribution to the geneial welfare and 
Its utilization of the individual’s abilities'* The increase m enrollment in 
college and university courses in pubhc administration and the highei 
quality of personnel who during this period entered the government service 
—city, state, and federal— are partial indications of the changed situation 
Dweisity of Goveinment Employment Government employment va 
ries sufficicndy with time, place, and occupation to make generalizations 
difficult. Yet any one considering a career in government should be familiai 
with the conditions which he may find. Public service has been com 
mended for its security and condemned for its low salaries. Both of these 
geneial assertions are definitely false in many specific instances. Piuate 
utilities, banks, insurance companies, and the large mercantile and maiiu 


'^Cuil scfMCc reform his been in the mainstrcim of good-Rosernment mokcmcnts in 
the United Suies The activitj on this front begin iftcr the Ci\ii War and is still goin^ 
strong The National Ciiil Service Reform League onlj recently dropped tlie word Reform 
from its name, possibly as a result of the changed connotation of the term The student 
and the practitioner of public personnel adminislntioa should know the historv ot aiil 
service reform Some good sources an. Foulkc, William D , Viuhtinu the ^pothman New 
York Putnanis 1919, United States Citil Scr\ia CommiNsinn, J lUstot) of the Fedeial Cuil 
Sniw 1789 1939 Washington Government Printing OOicl, 1939 and Steirart, Frank M, 
The National Cwd Setvice Reform League, Austin University of Texas, 1929 

^The interest of umversry students m employment opportunities in the public service is 
indicated bv the Harvard iiuaidian Conference on the American Public Service which ms 
organized by a group of undergraduates at Harvard University The publication resulting 
from the conference is i ngnificant addition to the literature of nublic administration Mor 
stein Mirx Frit?, cd , Pubhc Management tn the New Democracy, New York Harper, 1910 
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facturing establishments, practically speaking, for many of their employees 
offer as much security as does government Conversely, federal employ- 
ment holds fuith financial compensation which for all but the two or three 
per cent in the highei technical and administrative positions compares fa- 
vorably with that of p-ivate industry.’’ 

For mstance, the top legal position in the federal service carries a salary 
of $15,000; incomes are ten or twenty times as large for some lawyers m 
private practice. On the other hand, despite the great ability of many 
lawyers in the federal service, there is no assurance that most of them 
would have higher incomes if diey left the government for private practice. 
This IS not to question the very definite need for higher salaries, espeaally 
in local or state governments, hut rather to suggest that those interested in 
public service need not be dctcried because of considerations of income. 

As to die distribution of occupations in the public service, it should not 
be assumed that the majority of government employees are offiee workers. 
A government employee is just as likely to be a mechanic in a Navy ship- 
yard or an Army arsenal, a letter cairiei, a laborer on a highway or a sewer 
project, an inspector of elevators or livestock, a hospital attendant, a farmer’s 
adviser on soil conservation or .immal husbandry, or a laboratory assistant. 
The supervisors and administrators are not evpert paper-shufflers but em- 
ployees directing police work, the building of dams, the running of insur- 
ance services, or the maintenance of parks or highways Government has 
many clerks, but so docs any company in private industry which is interested 
in maintainmg records on its pioduction, its income, and its expenditures. 

2 1 HE Person \EL Ootce in Govervmen r 

The personnel functions of the executive branch of government are 
typically divided among i central personnel .agency, the pcisonnel specialists 
in each agency, and the operating officials and siipcrvisois This division 
of functions has ineviulily led to fights for control The central personnel 
agency, usually called the civil scivicc commission, tends to guaid its powers 
and look with suspicion upon efforts of the operating agencies to assume 
greater responsibilities Agency personnel specialists, while on the one 
hand opposing the central personnel agency, on the other hand look ask a nrp 
at the efforts of line officials to obtain independence from personnel controls. 
The supervisors and even the operating executives frequently have not much 
use for e ither of the others. Yet it is a reasonable assumption that each of 

“This statement is not meant to imply that government salaries are as high as those 
ra private industry on the basis of comparison of dunes and responsibiliUcs. especially in the 
upper ranges But there are not so many high-pa)mg jobs in industry, and the underpaid 
government cmpIo)ce may not be able to obtain a higher salarj in industry because of lack 
of opportunitv Cin and state gmernments. in general, paj much less than corrcspondini. 
positions m pnsite industr\ 
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the three elements in the personnel picture has an important role, and that 
light shed on their respective responsibilities will help avoid the heat of or- 
gamzational friction 

Central Personnel Agencies. No central personnel agency can hope to 
be popular always or with every one. Under the laws and constitutional 
provisions affecting its work, it must try to meet almost irreconcilable re- 
quirements.® A single agency cannot administer laws relating in general 
terms to veterans preference, apportionment, appointment by open com 
petition, pay increases within grade, and classification and compensation 
based on evaluation of duties, and at the same time satisfy the specific re- 
cruitment, promotion, and classification needs of thousands of supervisors 
in individual personnel actions’ The best central personnel agencies rec 
ognize the duality of responsibilities and evaluate each of their actions in 
the light of both responsibilities The major attacks on central personnel 
agencies have arisen when one or the other responsibility has been used as 
the sole basis for operation Attempting rigidly to enforce general rules of 
statutory personnel policy has resulted in criticism from the operating 
agencies of interference in good management Meeting fully even the 
legitimate desires of top administrators and line executives has resulted in 
public condemnations for seeming violations of laws and regulations 

The relationship of the central personnel agency to the chief executive 
—whether he be mayor, governor, or President— is a vital factor in its sue 
cess. Close contact is fundamental to the establishment of satisfactory 
working connections with line agencies and to obtaining adequate funds 
with which to operate In order to strengthen this relationship, there has 
arisen during recent years a movement away from independent civil service 
commissions with administrative responsibilities toward single-headed per- 
sonnel departments assisted by an advisory committee with rule-making 
and review functions but no operating authority The new general prin- 
ciple was strongly advocated by President Franklin D Roosevelt's Commit- 
tee on Administrative Management which recommended, m addition to 

® Mosher William E and Kinyslej, J Donald, Public Persojjiiet Admtmsualton clis 
4, 5, and 6 New ^orh Hirjicr rc\ cd, 1941, contains an excellent diseiisuon of the fune 
tions and organizational problems of central personnel a.,uicics This is the hading textbook 
on the subject Other good introductions arc Improxcd Personnel in Gosernment Scriicc 
Annals aj the American Academy oj Political and Social Sacner 1937 Vol 189, Readiiis,s in 
Public Peisonnel Administration Chicago Civil Service Asstinblj, 1942, and Reeves, rlo)d 
W and David Paul T, Personnel Admtntshatton ,n the Fedeial Set vice. Washington Gov 
ernment Pnnung Office 1937, one of the spcaal studies for the Presidents Committee on 
Administrative Management 

4 Cf White, Leonard D , ed , Civil Serviee In Wartime, Chicago University of Chicago 
1945, which indicates on the whole that civil service commissions can, if necessary, meet the 
iccniiting needs even of wartime governrient if they transfer a large part of the iniuative 
for recruitment to the line agencies Sec also above Ch 2 The Study of Public Administn 
non, sec 3 Training for Public Adminsitration 
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the abolition of the three-member commission, that the central personnel 
agency be made part of the new Executive Office of the President.'’ 

Congressional opposition to this principle was based on the role of the 
Civil Service Commission as a control agency, as distinguished from the 
view of the President’s Committee, which stressed the services that a per- 
sonnel agency should offer to operating officials. So an intermediary ar- 
rangement was made the commission was maintained, but a Liaison Officer 
for Personnel Management was established as part of the President’s 
immediate staff. Some states, however, such as Michigan, Connecticut, and 
Minnesota, have in effect followed the recommendations of the President’s 
Committee. While this conflict between congressional and presidenual 
views IS symbolic of the duahsm of responsibilities of the central personnel 
agency, there is thus far no conclusive evidence that the device of the single- 
headed personnel department has resulted in a definite shift of emphasis 
between control and service responsibihties 

Wording Relationships There is an unfortunate gap between the central 
personnel and budget agencies in most governmcnt.al units whereas their 
functions reveal the need for effecuve coordination In Connecticut, the 
budget and personnel functions are more closely linked than in most juris- 
dictions, partly as a result of having the heads of both functions report 
to the Commissioner of Finance and Control rather than independently to 
the governor This may indicate that the United States Civil Service Com- 
mission, il made part of the Executive Office of the President and placed 
under a head of that office who would also direct the budget function, 
could achieve a closer and more permanent relationship with the Bureau of 
the Budget than is possible on the present basis of informal agreements and 
mutual interests. Where there is a gap between the tw o functions, the per- 
sonnel agency is prone to accuse the budget office of failing to recognize 
the human problems of administration svhile the budgeteers may decry the 
financial cost of proposed personnel policies. 

The expansion of the functions of central personnel agencies, especially 
during the past twenty five years, makes it evident that a civil service com- 
mission’s work 0.-10 be ruinous to good administration unless its functions 
are properly administered When appointments were its main task, good 
management could alleviate mistakes made The entrance of civil service 
commissions into such areas as classification, compensation, svithm-grade 
salary increases, service ratings, personnel utilization, and appeals from 
discharges has given them an outstanding opportunity to assist in the im- 

^The most extended discussion of this important organizational problem is to be found 
in Reeves and David, op at -bose note 6 The usual cisil sersice commission in the 
United States is a three member, bipartisan board appointed bv the chief executive sviih the 
consent of the upper chamber of the legislature, the members sen mg overlapping terms Cf 
also ibosc Ch 8, The Chief Exccutisc, sec 5, Arms of Modern Management " 

® For discussion of whit these funenons should be, see Hubbard, Henry F, “Elements 
of a Comprehensive Personnel Program, Pithttc Pasonnel Review, 1940, Vol 1, pp 1-17 
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provement of pubLc administration and at the same time made inefficiency 
on their part a heavy burden which even the most competent administrators 
cannot carry. The expansion of personnel activities thus is a great challenge. 
Admimstering its program with full recognition of management problems, 
the civil service commission can help raise administration to a high plane; 
conversely, its work can lead to the condemnation of all personnel activities, 
both good and bad. 

Of course, the personnel agency is subject to extraneous influences. 
The pressure groups in civil service administration arc easily identified.^ 
There is that part of the public which is interested in government employ- 
ment, whose most frequent complaints are directed at the nature of the 
examinations used — some favoring one type, some another, based largely 
on self-interest. There are those entitled to veterans preference, who are 
anxious that this preference be observed faithfully.’^ There are the civic 
groups, who either as taxpayers or as citizens concerned with the general 
welfare are anxious that civil service commissions svithstand other pressures, 
whether from the chief executive, the legislature, or special-interest groups, 
including government employees or prospective employees There are the 
various technical and professional bodies interested in higher qualification 
standards and higher classification grades in their special fields. And there 
are the legislators, interested in consideration of their constituents’ problems 
and alert, at times, to correct apparent wrong-doing in the executive branch 
of goveinment. 

Depcatmental Personnel Offices. The central personnel agency cannot 
and, as a practical matter, should not attempt to carry out all specialized pci 
sonnel functions by itself. Such an attempt would lead to self-destruction 
In any large jurisdiction, the central agency is too far removed from im 
mediate operating problems to make this virtual monopoly desirable 

To provide those personnel services which a central personnel agenev 
cannot perform and to bring personnel operations closer to the operating 
officials who need assistance, departmental personnel offices have been estab 
hshed.’® In the case of large federal agencies, bureau and regional personnel 
offices have also been set up. As was suggested previously, the central 
personnel agency can look on these offices either as contenders for power or 
as valuable allies in making the personnel function effective. 

^^Thc but discussion of this and related subjects is to be found in Ptibltc Relations oj 
Publte Personnel Agencies, Chicago Civil Service Assembly, 1941 

Veterans prefeicnce can only be jusu&ed by a theory that public employment should 
be used for patnotic purposes, it cannot be justified citlicr on the bisis of mcntsistcm sclec 
tion or the best administration of the public stniccs Cf Militr, John F , ' Veterans Prefer 
ence in the Public Service, ’ m Fnednch, Carl J and Others, Problems of the Amettcan Piiblti 
5erw«, New York McGraw-Hill, 1935 

1^ There is no adequate publication on the functions and admimstrative problems of t 
departmental personnel office Some discussion of this subject is to be found in Altmeytr 
A f. The Scope of Departmental Pcrsooncl AlHsiUcs, Annals of the Amatcan Academy 
of Political and Soaal Science, 1937 Vol 189, pp 188 191 
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Too often, the situation has degenerated into open conflict, with the 
agency personnel office stressing the specific needs of its department, while 
the central agency has emphasized the over-all governmental viewpoint and 
legislative and procedural limitations. As a result, too much of the time 
of the departmental personnel office is sometimes spent in planning hov 
to outmaneuver the central agency. What this dilTcrentiation of functions 
requires is administrative skill and professional competence on both sides. 
Since 1939, the Council of Personnel Administr.ation m the federal govern- 
ment has proved to be an excellent deviee for helping to reconcile the two 
conflicting forces by providing a formal method for bringing together de- 
partmental personnel officers and Civil Service Commission representatives. 

The creation of departmental personnel staffs is mainly a development 
of the 1930’s, but the personnel office of the United States Department of 
Agriculture was set up in the 1920’s shortly aftei the pass.tge of the Classi- 
fication Act of 1923. Executive Order No. 7916 of June 24, 1938, required 
each federal agency to establish such offices. They grew out of the clerical 
functions previously performed by departmental chief clerks in such matters 
as pa\roll preparation and recording of leave.'’ By and large, they have 
not been extensively developed in local or state governments, although the 
Department of Water and Power in the city of Los Angeles has long had 
such an office and some steps in this direction have been taken in New 
York City and elsewhere. In general, any governmental agency interested 
m a full-fledged personnel program can justify having at least one full-time 
professional personnel assistant, even when its total roster is as low as two 
hundred 

No matter what the type of organization may be, the fundamental per- 
sonnel needs remain the same, although emphasis varies with time and 
administrative circumstances Classification of positions according to simi- 
larity of duties IS basic to good administration and other personnel functions. 
The employment process, which encompasses recruitment, examination, 
selection, and placement, has long been considered the core of personnel 
administration Equally important is the work involved in individual and 
group training and m employee rekitions. In some organizations, such as 
puhhe transport ition .ind utilities systems, s.itety engineering is a pertinent 
activity. 

Relations with Opeiating Ojfiaals. The ultimate test of the effectiveness 
of any personnel office, whether central oi departmental, is the extent to 
which It implements the work of the operating offieial. In other words, 
personnel administration is the means whereby the line official obtains 
specialized assistance to help him carry out his functions. The first task 

The existence oE a personnel olHce is not a dcBmte indicatiDn that the office is pro 
viding professional rather than cltrical per«nnel services to a department Too often a- 
pertness m regulations is substituted for skill in recruitment, placement, training, and cm' 
rlo>cc relations 
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of the personnel specialist is to aid the operating official in identifying and 
meeting his employee problems.’^ Handling of training and employee re 
lations matters, setting qualification standards, and determining job duties is 
the work of the supervisor and not that of the personnel specialist. When 
the latter assists on these problems, he can do so only at the request of the 
supervisor To the greatest extent possible, the supervisor should be trained 
so that he can perform his own duties efficiently 

It would be easy for the personnel officer merely to exercise control and 
not to attempt to enlighten or persuade It would be simple to dismiss 
a personnel request from a supervisor as improper and require him to 
justify each action in detail But it is obvious that this approach would 
lead nowhere The opposite and constructive approach compels the per 
sonnel officer to develop his techniques so that any suggestions made to 
the supervisor are based on convincing reasons 

It should not be necessary to belabor this point, but much of the chief 
cntiasra of personnel administration is related to it Starting out with the 
point of view of reformers anxious to defeat the spoilsmen, personnel ad- 
ministration has vet to learn that it is now part of management, and not 
divorced from it It has yet to appreciate that its justification lies not in 
aloofness but in its contribution to mamgement ’* 

Qualifications foi Pei sonnel Wor\ Personnel administration is one of 
the social sciences, and its work therefore requires knowledge of human 
behavior and ability in personal relations Since it is also part of manage- 
ment It calls for a thorough understanding of all management problems, 
including organization, public relat'ons, and coordination In addition, the 
personnel specialist, to be able to help the line official, must know the 'pc 
cific techniques of training, placement, employee relations, classification, 
and recruitment 

The production engineer has his knowledge of machines and manufac 
turing methods, the physician his knowledge of human ailments and meth 
ods of treatment The personnel specialist has to be acquainted with the 
body of knowledge that has been developed in his field Without it he merely 
brings to the solution of a problem a vague desire to do well which, at best, 
IS offensive to the supervisors In addition to his knowledge of techniques, 
however, he has to be skilled in their application He is not an automobile 
mechanic treating an inanimate car but a responsible agent counseling em- 
ployees, interviewing applicants for employment, and advising management. 

l^The most realistic study of this and rebted areas of administration is presented in 
Mcnam, Lewis, Piiilic Peisomcl PtobUms pom the Standpoint of the Opciating Officci, 
Washington Brookuigs Institution, 1938 Cf also above Ch 18, 'The Tasks of Middle Man 
agement and Ch 19 The Art of Supervision 

1 * Tnr a comparison of public and industrial personnel adminiscmrion, sec Graham, George 
A, Personnel Pncticcs in Business ind Governmental Organizations op at above note 11, 
pp 337 427 
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3. Classification and Compensation 

Characteristics of Classtfication. The introduction of classification into 
the field of public personnel administranon has provided a tool which, while 
not yet perfected, is of basic importance to other processes such as employ- 
ment, examination, training, service rating, salary determination, budgeting, 
and organizational planning.^*" The first classification plan in the public 
service which approached present-day standards was developed in the city 
of Chicago shortly before World War I. The federal government’s classi- 
fication program was adopted by Congress in 1923. A substantial number 
of city and state governments have made progress in these programs since 
that time. It is now generally accepted practice for a local or state govern- 
ment which enacts a civil service law to begin immediately with the prepa- 
ration of a classification plan. 

By classification is meant the grouping of positions on the basis of simi- 
larity of duties and qualification requirements. Each such group, which may 
include from one to a thousand or more positions, is called a "class” and 
each class has an appropriate designation. Classes are sometimes arranged 
in series— a graded hierarchy of classes in the same occupational field with 
the lowest class having the simplest duties and the highest the most complex 
tasks. 

Grouping positions into classes offers a time-saving device which is of 
immeasurable benefit to other administrative processes. A state or city might 
have ten thousand positions but only six hundred classes. This means that it 
would require only six hundred examination registers to meet all of its em- 
ployment needs, not ten thousand. The budget officer would not have to 
investigate each position in each department to determine whether compar- 
able salaries are involved m budget requests from different departments, 
since the titles of the positions would indicate whether the duties are com- 
parable. The training specialist would know, without having to make an 
independent investigation, which departments have employees who should 
be included in a given training program 

Specifications are usually prepared in connection with the development 
of classification plans. These specifications furnish for each class a class 
title, a statement of duties, and a statement of appropriate qualifications. 
The statements provide a guide as to which class each position should be 
allocated to, the nature of the examination that should be prepared for re- 
eruitment, and the salary that should be paid for employees performing 
the duties described in the specification. 

While these are some of the major purposes that class specifications arc 
designed to fulfill, in actual practice they usually fall short of the goal. Too 
frequently the specifications are prepared primarily from the point of view 

The most thoroueh esposipon of this subject is oEered m Positian-CIesaficaaon is tie 
Pfhlic Service, Chicago Civil Service Assembly, 1941 
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of the classification technician, and do not meet the needs of the examina- 
tion and training specialists. As a result, the specialists in exammation and 
training dupheate the previous investiganon of positions by the classification 
stafi. Extensive participation by examination and training specialists in 
the planning and formulation of classification plans helps to reduce such 
duplication. 

Keeping Classification Up-To-Date. However, positions in any organi- 
zation aie always in a state of flux. Rapid changes in duties often result 
from turnover so that the old specification no longer accurately describes 
the new duties. Addition to or subtraction from the functions of an organi- 
zation inevitably alters the composition of positions. A new administrator 
carries out changes which are sometimes not reflected in the organization 
chart but which affect the duties of positions. An increase or decrease in 
appropriations brings with it a reallocation of duties among positions. Such 
changes, constantly occurring in any organization, make necessary a day-by- 
day administration of the classification plan in order to keep it up-to-date. 

Failure to recognize this need has been frequent and disastrous. It is 
as if the blueprints for a 1938 automobile were used to produce today’s 
model. 

To overcame this condition, a classification staff is needed that can, by 
working with the various units of the oiganization, keep abreast of posi- 
tion changes and make the necessary revision. This may be done by chang- 
ing positions from one class to another or by establishing new classes. The 
necessary information .s usually obtained by requiring a new description of 
a position whenever an appointment is proposed or a promotion recom- 
mended; or by means of periodic surveys of limited numbers of positions, 
on either an occupational or an oiganizational basis. 

General Ovctvieiv Verms Special Consideiations. In the federal service 
particularly, and to some extent in state and local government, the classi- 
fication process has been at times a source of mystery and frustration to op- 
erating officials, and at other times a game which one tries to win by evasion 
and misrepresentation The reasons aa obvious. The classification specialist 
attempts to bring order out of chaos To emphasize the common character- 
istics of positions included in a class, he tends to gloss over those individual 
differences m positions which destroy the symmetry of his work. Inevitably, 
this means inadequate recognition of the relative uniqueness of some posi- 
tions. Furthermore, the classification specialist looks at the total structure of 
the government jurisdiction, whereas the operating official is only conscious 
of the positions immediately under his supervision or under that of col- 
leagues close by. Finally, despite some valiant efforts, operating officials have 
not yet been fully informed as to how classification operates. 

This educational task is now recognized as essential. By means of confer- 
ences and written mateiials prepared specially for supervisors, some progress 
IS being made. In the federal seivice, however, inflexibilities are produced by 
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the need for congressional approval of changes in grades in the classification 
plan. It is therefore improhable that frustration of management through the 
classification plan can soon be completely overcome. Administrative experi- 
ence during World War II, fortunately, has shown that full cooperation 
between the United States Civil Service Commission and the line agencies 
at least can mitigate the more serious rigidities. 

In the best administration of a classification plan, full weight is given 
to its close relationship with organizational planning. At least partly be- 
cause of the necessary tie between these two administrative services, the 
Tennessee Valley Authority and the United States Department of Agricul- 
ture have the organizational planning unit as part of the personnel office, 
while in the United Nations Relief and Rehabilitation Administration classi- 
fication was removed from the personnel division and made part of organi- 
zational analysis. In any case, no matter what structural arrangements are 
in effect, it is generally considered desirable to associate surveys for organi- 
zational planning with those for classification purposes so that duplicate 
inquiries can be avoided and the fullest use made by both groups of the 
information developed by each. Review by classification staffs of individual 
position descriptions often reveals organizational defects which should be 
corrected through joint action by management and organizational-planning 
specialists. 

Classification and the Career Service. The implications of a classification 
plan for a career service and for the total personnel program are often over- 
looked. A good classification plan can be compared with a tree with a strong 
trunk, a few main branches extending from the trunk near the ground, and 
with proliferation becoming more evident the higher one goes. Similarly 
with a classification plan. The number of classes designed for original re- 
cruitment— the trunk and the main branches— should be kept to a minimum 
and be related to the educational system so that, for example, entrance classes 
are tied in with high-school graduation, college graduation, and graduate- 
and professional-school training. A large number of special classes beyond 
these entrance classes would not, therefore, interfere with the recruitment of 
the best students because of their lack of experience. Nor would it throw 
a heavy burden on the examining process by unduly multiplying the num- 
ber of open competitive examinations which would have to be administered. 

One of the most significant technical problems in the field of classifica- 
tion relates to the need for an understandable presentation of the differences 
between classes within the same occupational series and between series. Too 
often, class specifications have used vague terminology in attempting to 
establish this distinction. In consequence, a position as statistician might be 
in one class if the statistician worked in a small agency but in a higher grade 
if the agency were larger. It is true that semantic difficulties occur in other 
fields besides classification, but much of the mystery of classification to both 
management and employees would be dirainated by clearer descriptions of 
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class differences. In order to solve this problem, some class specifications 
prepared in the last few years have included a section on “distinguishing 
features of the work,” thus emphasizing the differences between closely 
related classes. 

The main misunderstandings in the field of classification arise from a 
confusion of the position that is to be classified with the employee doing the 
job. The classification technician attempts to allocate a position to a class, 
whether the position is occupied or vacant. He is concerned with the duties 
and responsibilities that have been assigned by management to that position, 
and, if the position is occupied, are being performed in it. He is not con- 
cerned with the individual employee’s qualifications for the purpose of 
determining how well the job is done or whether the employee could as- 
sume additional responsibilities. In other words, the employee might be a 
certified public accountant and yet be performing duties which require only 
the knowledge and skill of a graduate of a commercial high-school book- 
keeping course. Conversely, if the employee has had only bookkeeping 
training but is performing the duties of a highly skilled accountant, the 
position would be allocated on the basis of the duties only. Failure to follow 
this principle will result in gross inequities, either in favor or to the dis- 
advantage of the interests of certain employees. 

Compensation. The principal problem in the establishment of a com- 
pensation plan is the lack of a well-defined wage theory for the public serv- 
ice.” Lacking such a theory, those responsible for the preparation of a com- 
pensation plan have floundered among various improvised conceptions. Not 
by the process of clear formulation but by rationalization from practices that 
seem prevalent, wage-setting for per-annum employees in the public service 
appears to be generally based on the minimum rate necessary to obtain quali- 
fied employees. In brief, government has not attempted to set a high rate 
for private industry to emulate but has more usually adopted a rate which 
is not as low as the lowest-paying rate in industry nor as high as the 
highest. 

In contrast with the practices controlling salaries of government em- 
ployees paid on an annual basis, it is customary in the public service for the 
trades, labor, and other per-diem positions to be compensated at rates cor- 
responding to the highest in private industry. One factor that accounts for 
this difference between per-diem and per-annum employees is that the work 
of per-diem public employees tends to be more closely comparable to that 
performed in private industry than the duties of the white-collar civil serv- 
ant. When one union serves workers in both industry and government, 
there is obviously pressure toward reducing the differences between the two 
sets of pay scales. 

For a fliscus^ion of the problems of compensarion in the public service, sec Richey, Carl 
L., "Determining Pay Policy," pp. 44-48, and Baruch, Ismar, "Surveying Prevailing Salary 
Rates,” pp. 49-62, Readings, op. at. above in note 6. 
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The compensation plan needs to be kept as current as the classification 
plan, although classification requires day-by-day review while the influences 
affecting the compensation plan tend to change more slowly. Increases and 
decreases in costs of living and changes in the demand-and-supply situation 
in specific occupations make desirable a periodic review, probably on an 
annual basis, of the salary rates which have been established. The city of 
St. Paul was the leader in tying the compensation plan into a cost-of-hving 
index and providing for changes m compensation based on changes in the 
index. Other communities have followed this lead. The plan, if adopted 
with the full .approval of the legislature, the chief executive, and the em- 
ployees, IS of substantial benefit in reducing wrangling and bitter disputes 
over wages. The Tennessee Valley Authority holds an annual joint con- 
ference of management and labor to discuss changes needed in the wages 
for trades positions, based on data collected jointly. 

The usual compensation plan in the public service for per-annum posi- 
tions provides for a minimum and a maximum rate and mtermediate rates. 
One of the most contentious issues m personnel and budget administration 
arises in connection with methods for making increases between the mini- 
mum and the maximum— that is, in-grade increases. In the past, and still 
current in some places, such increases have been made on an unsystematic 
basis, often as a result of chance availability of funds or to reward a par- 
ticular individual. To overcome this unsatisfactory condition, some govern- 
ment units— such as the city and the state of New York, the city of Los 
Angeles, and the federal government— provide automatic in-grade salary 
increases. In the fedcial service, these increases are based on period of 
service and efficiency, and provision is made for an extra increase for 
superior aceumplishmcnt. Formal plans for in-grade increases are appar- 
ently fai supei lor to the previcius haphazard methods. 

By and huge, the compensation to be paid for a class of positions is sub- 
ject to legislative action. This control of specifics has had a deleterious effect 
on public administration. It has resulted in loss of competent peisonnel in 
periods of rising w.igcs because of the rigidity of legislative determination. 
It has pioduecd evasions m the administration of classification, such as 
reclassification of positions in order to obtain more money for a position, 
since the salary could nut be changed to meet altered general conditions. It 
h.is also injected political considerations into the administrative process. It 
would seem desiiable for the legislature to exercise its control by review of 
budget estimates lathei than by review of the salary ranges for individual 
classes oi stiies of positions. 


4. Employment 

Implications of the Career Idea. Employment practices and standards 
establish the “tone" of an orgamzation. We can compare, in private indus- 
try, the sophisticated personnel of the advertising agencies and the staid 
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sta£F of financial insDtuDons, the huny of the newspaper room and the 
hushed atmosphere of the corporation lawyer’s office. Organizations as old 
as most government agencies reflect differences in personnel as a result of 
variety in function, in standards used at the time each group was hired, and 
in age distribution. The bright young economists engaged in monetary re- 
search in the Treasury Department are different in type from the experts 
in the same department's Bureau of Accounts. The lecently recruited stenog- 
rapher fresh from school is different from the secretary who has been in the 
organization thirty years The Ph.D. just hired for biological research is 
different from his colleague who started out as a laboratory assistant after 
graduation from high school and advanced to the lower grades m the 
professional service. 

These observations make plain that the setting of employment standards 
IS part of top-management policy and not to be dissociated from it. 
The objectives stated by the chief executive, vv hether m terms of a “return 
to normalcy” or a dynamic program which stresses that “there is nothing 
to fear except fear itself,” must underlie employment standards There was 
not much point in bringing into the government progressive minds when 
government was viewed as a negative, primarily regulating institution. On 
the other hand, unimaginative techmeal competence is not of much help 
to a chief executive interested in blazing new trails. It is the function of the 
chief executive to seek, response from the legislature if his objectives are not 
theirs; it is the function of the employees of the executive branch to carry 
out the chief executive’s goals under the laws. Attacks by Congressmen on 
appointments in the executive branch durmg the presidency of Franklin D. 
Roosevelt were therefore in the main aimed at the chief executive, even 
though in disguised form 

Viewing this problem from a different angle, we can state that a chief 
executive should be able to secure the personnel resourees that he needs 
to attain his objectives He may be faced, as was the first Labor government 
in Great Britain, with a civil servnee which on the whole is psychologically 
conditioned bv svmpathies at variance with his own. In such an instance, 
a speedy remedy may be repugnant to a merit and career system ” For 
tunately, American administration has its roots in all strata of society, and 
m the wake of the New Deal it shows a beneficial mixture of attitudes 

A career service is the best insurance of good administration Such a 
service is predicated on recruiting young men and women with capacity 

l®The possibilitv of conflict between a diicf exteumt? personnel needs and a solidified 
career service is obvious Periods of rapid social change phcc the greatest stress on a career 
service It lb also obvious thit cIcmTnds for adiustmtnt cm be used as i subterlugc bv 
those interested in patron''gc and the destruction of efficient administration Idcall), *1 
career scimcc should be distinguished by a true career ideology, assuring whole-hearted sup 
port of administntive competence to an) lawful government This actuall) coincides with 
mam tendenaes of professioml attitude The question of service ideology is also closely linked 
to that of the basic rights of the civil servant On dus point, sec above Ch 21, “Morale and Dis 
cipline," sec 3j “The Modes of Discipline ” 
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for learning and growth, training them in order to develop and utilize their 
aptitudes, and offering them opportumty for advancement in responsibility 
and remuneration. The advantages are teamwork and continuity in ad- 
ministration, and an effective way of attracting the ablest candidates to the 
public service. However, the administration of a career service depends on 
a recognition of its implications. Among these, employment practices arc 
extremely important. A career service requires positive efforts to induce the 
most competent individuals to compete in its examinations. It also requires 
that examinations emphasize capacity for growth, with achievement meas- 
ured only to the extent that it also indicates ability and promise Mediocrity 
would not be a proper measure smce it makes inevitable the need for re- 
cruitment at levels higher than the present entrance grades to compensate 
for inadequacies in general ability 

However competently a career system is administered, an occasional in- 
jection of employees from outside the service in higher-grade positions can 
be justified. New techniques in technical and professional services require 
new employees, both on a temporary and on a permanent basis, to provide 
leadership in the use of these techniques. Also, the stimulus of competition 
from outside an organization, if limited in its application so as to preserve 
the career idea, is a useful incentive to employees to keep abreast of devel- 
opments in their fields. Of course, any extensive need for outside recruit- 
ment at higher grades is a reflection on the ability available within an 
organization. On the other hand, complete failure to recruit employees 
occasionally at the higher grades is probably also a reflection on the organi- 
zation, because it might demonstrate self-complacency. 

Recitatment. In general, public personnel agencies have done a poorer 
job in recruitment than in classification. While the classification techniques 
used in the public service are at least as good as those found in private 
ndustry, public recruitment has been inferior to that m commercial and in- 
dustrial enterprise.^ A notable exception occurred during World Wai II 
when the federal government — face to face with a need for more than two 
million additional employees while the military services were simulta- 
neously withdrawing more than ten million individuals from the labor 
force— went out to the sources of manpower and used every known device, 
and some new ones, to get help It should be noted, however, that this 
great success was accumplished during a period when competitive examina- 
tions were temporarily abandoned. Can the public service in the future 

1‘^The best discussion of the need for a career service is pro\idcd in White, Leonard 
D, Goieinment Caieet Savicf, Cliis.jgo Univcrsit} of Chicago Press, 1935, Cf. also above 
Ch 2, ‘The Studv of Public Xdinmistiaoon, uc 3, Tnining for Public Administrition 
Ch 18, "The Tasks of Middle Manigement, ’ sa 1, 'The Dual Function of Middle Manage- 
ment”, and Ch 20, ‘Administrative Self Improvement,’ sec 1, ‘ Ev olutionarv Currents 

2<>A good summarj of recruiting practices in the public service is presented in Reuniting 
Applicants for the Public Service, Chicago Civil Service Assembly, 1942. 
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retain competitive examinations and yet meet the aggressive competition 
of private industry and the universities for talent ? 

A number of recruiting techniques have been devised to meet this prob- 
lem. Examinations are being coordinated with the school year so that eligi- 
bility registers will be ready and appointments available before graduation. 
Operating officials with university, professional, and commercial contacts are 
playing a positive role in interestmg competent individuals in government 
employment. But mote tan be done. Examination registers can be put on 
a continuous basis so that applicants for employment will be able to file 
at any time rather than during a restricted period. Advantages and oppor- 
tunities in the public service could be better publicised through professional 
associations, college personnel departments, and pamphlets Finally, the 
examination process can be speeded up so that the gap between the dates of 
filing an application and receiving an offer of employment would be greatly 
reduced. 

In other words, personnel agencies should not be content with post- 
office announcements or obscure “help-wanted” advertisements to stimulate 
competition for employment. The number of applications received for an 
examination is never a sufficient guide to the quality of recruiting uork 
done; only the quality of applicants indicates success in this field In the 
same manner as advertising agencies test the comparative value of various 
media for selling specific commodities, public personnel agencies should 
study the results obtained from different recruiting methods for diffeient 
occupations and grades of positions. 

Examinattons. Traditionally, the examining process has occupied the 
center of the stage for civil service commissions"^ This situation is his- 
torically explained since the prime reason for their establishment has been 
the desire for improvement in selection. Hosvever, present trends show that 
management problems connected with classification, compensation, place 
raent, training and employee relations play an increasingly important lole, 
even though examinations will probably always continue to be of great 
significance. 

Examining is one phase of pubhc administration which boirows fiom 
industrial, educational, and militarv experience. Intelligence, clerical, and 
trades testing programs are similar in all these fields But significant 
differences are to be noted. Examination methods in the civil service icquiit 
that applicants be ranked in the order of their ability, fiom the top down 
while military and industrial personnel processes tend to emphasize the 
determ nation of the applicant’s raimmum abihty to do the )ob for which 
he IS being examined. The civil service examination generally has to ac- 
complish two purposes: first, to determine which applicants meet minimum 

^^For a detailed analj'jis of all types of avil service tests see Savre, Wallace S and 
Mandell, Milton, Edttcatton and the Cml Semee tn "New Vor^ Ctty, Bulletin No 20, Wash 
ington Office of Education, 1936. 
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standards; and second, to determine which applicant from among these 
IS best, next best, and so on It is obvious that an examination which is 
used for both purposes in common must be much better than one used to 
determine only ability to meet minimum standards. 

Moreover, examinations in the public service have to be virtually appeal- 
proof. They must be sufficiently objective so that they would produce equiv- 
alent results even if diffeient individuals of the same professional compe- 
tence were to administer them This necessity arises out of the right of 
appeal, even to the courts, available to candidates who question the fair- 
ness of the examination used Therein lies both a stimulus and a limitation 
for the examiner in a central personnel agency. It means that every method 
he proposes to use he must first judge by the two criteria of technical value 
and objectivity. Furthermore, the examiner in the pubhc service is con- 
cerned with a third factor— the outer appearance of a tesUng technique 
in the sense that the examination, from the viewpoint of both legislative 
requirements and public pressure, shall look practical in addition to being 
technically sound. 

In general, we may hazard the opinion that the soundness of examining 
methods for the public service has not been substantially reduced as a result 
of these three factors While some testing methods which appear to be 
sound cannot be used because of the three limitauons, others which are 
effective have been developed The examining process in government has 
met the basic standards of reliability and validity to approximately the same 
extent as the exammation methods used by private industry. 

The basic types of tests used in pubhc personnel examinations are four: 
written examination, onl examination, performance demonstration, and 
evaluation of education and experience. These tests are used m varying 
combinations, depending on the type of occupation, the grade level of the 
job, and the number of .ipplicants anticipated. The general method is to 
give greater credit for the written test, and little or no credit for experience 
in the lower grades of occupations This scheme is leversed in the higher 
grades, where the oral test is used in examinations for occupations when 
skill in dealing with pet pie is important The performance test, which 
requires the .ipplic int to demonstrate how well he can do the work, is used 
maiiilv in examin itions for trade, stenographic, and tvping positions 

The greatest handicap to the improvement of the examination process 
in government has been the failure to evaluate examinations scientifically. 
Inadequate use of scientific methods, contrasting sharply with the extensive 
research programs of the military services in World Wars I and II, has kept 
examinations at approximately the same stage of development as they were 

22j)r Uhrbrock, one of the leading testing experts m pnvate industry, has stated "The 
federal service is far ahead ot private industry in the use of modern selection methods " 
Admmisttatiie Management p 17 Wishmcton Graduate School of the United Stales De- 
partment of Agriculture, 1938 
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ten to fifteen years ago. While it is recognized that the number of variables 
m many an administrative problem tends to reduce the possibility of 
accurate measurement, selection methods can be studied with relative pre- 
cision. This is one phase of administration which can be made scientific; 
there should be no need for us.ng methods based so largely on mere opinion 
as to t. hat is good and appropriate. 

Wntten Tetts. The written test"* is most extensively used in public per- 
sonnel examinations. When well prepared, it is the best selection method 
for many types of positions. When inadequately piepared, it is frequently 
criticized as “academic,” irrelevant to the )ob, and measuring factual knowl- 
edge only. Written tests can be grouped in the following categories: (a) gen- 
eral mental ability or specific mental abilities, such as verbal or quantitative 
reasoning; (b) aptitude for a group of occupations, such as mechanical, 
engineering, or clerical; (c) achievement in any particular field as a result 
of either training or experience; and (d) personality and interests. 

In the main, achievement tests are most commonly used in the public 
service, with geneial mental ability tests in second place. The emphasis on 
achievement tests arises fiom the desire of operating officials to select per- 
sons who will be able to assume their duties immediately with little or no 
training. The situation m this respea is quite different in the military serv- 
ices, where mental ability and aptitude are stressed and adequate training 
is provided so that the assigned duties can ultimately be satisfactorily 
perfoi med. 

Emphasis on achievement may senously restrict recruitment by eliminat- 
ing from competition a large number of able beginners. In the federal 
service, the examination for junior civil service examiner was specifically 
designed to diaw into government outstanding young applicants who 
could be trained and placed in positions where their abilities would be best 
utilized. This examination and the related junior professional-assistant 
examination have been the stepping-stone to appointment for many promis- 
ing federal administiativc employees. The enure examination for junior 
civil-service examiner and part of the examination tor junior professional 
assistant have been a general raental-abilily test which largely measures 
potential caj’acity rather than sjieeific aehiexement 

Primarily as a result of studies made by univeisities and the mililaiy 
services, aptitude tests are now available tor trade and cleiical positions, 
and some central personnel agencies make extensive use ot them. 

For several reasons, written tests for measuring personality and interests 
have not been used often in the pubhc service despite the great unportance 
of these factors in successful job performance. In the first place, public 

"’A forthcoming tolurac of the Civil Scnice Assembly will offer the first comprehen 
sive description of this field For a summary of the matcnal in this volume, sec Sublette, 
Donald J The Pripiraiinn of Pencil and Papu Tests, ' pp 71-87, Readings op at above 
ID note 6 
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personnel agenaes have done little in determining the value of such tests, 
while the data on their usefulness in industry still seem inconclusive. Second- 
ly, smce only a few tests of this kind arc available and extensive preparation 
of new types is beyond the resources of most public personnel agencies, the 
continued use of the same tests might invite “coaching” which would elimi- 
nate any value the tests may have. Thirdly, and perhaps most important, 
we have little evidence to indicate that bright candidates, no matter how 
unsuitable then personalities, could not “beat” these tests by giving responses 
which would add up to a score quite at variance with their actual personali- 
ties. The significance of the factor of personality is so great, however, that 
continued research m both wiitten and other types of tests is warranted in 
order to obtain an adequate measure of human behavior. 

Rctuimng to the general sub)ect, wt may note that the controversy 
between those advocating the essay type ol questions and those favoring 
short-answer objective questions is practically over Except where the num- 
ber of candidates is relatively small, cential peisonnel agencies are in general 
now using objective questions in their uritten tests. The advocates of the 
essay question craphaswe its apjiaient value in measuring written expres- 
sion and ability to develop an argument or a subject However, in attempt- 
ing thus to late written expression, peisonnel agencies are faced with an 
expensive technique It is also difficult, if not imjsossible, to get the general 
agreement of several raters on the score to be assigned to the response. Poor 
preparation of shoit insner tests has resulted in the charge that they meas- 
ure only factual knowledge Aetuallv, such tests can measure judgment, 
reasoning, and analytical abilitv much more precisely and inexpensively 
than the essay test or any other t\pe of test 

It IS frequently stated that written tests arc not useful in examining older 
candidates, since youngei applicants, it is claimed, h.ne an advantage on these 
tests. It has not yet been demonstiatcd, however, tint candidates in different 
age groups but with cqu il ability get different scores on written tens. Where 
the written test attempts to mcasuie extensiveness of experience, as fre- 
quently happens, it discriminates against the younger lather than the older 
candidate Only when the wiittcn test attempts to measure knowledge 
based on college or high-school cuiriciila docs it lavor the recent graduate; 
and It does so quite approjiiiately if the examination is for an entrance grade 
in an occupation wheit such schooling is the only ijualification. 

Oral Tests The oral test"' is used far beyond the point warranted by 
available data on its value Its fiequcnt inclusion in examinations seems 
to rest on its apparent suitability foi measuring personal characterisucs, 

-*A complete discuiMon of this subiect irav be [ourd in Oral Tdis in FiiMtc Peisonnel 
SeiecUon, Chici^jo Cuil Scimcc Asscmbl\, 1943 Tht owl test, though intended to probe into 
personality tnits must not be uinfused uith so called suitibilitj insesUgations, \ihich can 
easily deteriorate into politic il witeh hunting and eneroiehmcnts upon fundamental rights 
See above Ch 15, ‘ Ltgislativt Contiol, ml I, Quest for Accountabilitj ’ 
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not on Its actual ellectiveness. It traditionally is part of examinations for 
higher-grade positions and for positions involving extensive contacts with 
the public. 

The usual method for conducting the oral test is to have the apphcants 
interviewed by a rating board, which generally has three to five members. 
The members of the board ask the candidate questions about his back- 
ground or general questions which will indicate his ability in oral expres- 
sion. Generally, however, the important facts of human behavior are not 
revealed. The candidate is in an artificial situation, and the questions asked 
are on the level of a casual conversation rather than on that of a serious 
conference. The oral test, in such a situation, merely measures the superficial 
aspects of personality, speech, appearance, and general mental ability, as con- 
trasted with the specific traits of leadership, tact, and forcefulness required 
in many positions 

The past few years have witnessed the development of a number of new 
techniques which may do much to enhance the value of the oral test The 
“stress interview” attempts to put the candidate “on the spot ” He is rated 
on his reactions to the stress situations, which may even attempt to duplicate 
actual work problems The oral testing method devised by former United 
States Civil Service Commissioner Samuel H Ordway, Jr and James C 
O’Brien requires the candidate to describe from his past experience inci- 
dents in which he successfully coped with situations similar to those that 
might arise in the position for which he has applied 

The Ad|Utant General’s Office of the War Department has made two 
improvements in oral testing methods in connection with the officer selec- 
tion program In the first place, although a stand ird set of questions for 
the interview has been developed, the method of questioning has been kept 
flexible Secondly, the rating method is undoubtedly more reliable than 
the rather elementary techniques in general use One additional and prom- 
ising oral testing method, utilized by the British Army and the Office of 
Strategic Services during World War II and also tried out by the United 
States Civil Service Commission, provides for discussion among several can- 
didates of a topic selected either by or for them while the rating board 
observes but does not participate This type of oral test seems to furnish 
better evidence on leadership abilities and personality adjustment than the 
usual interview. 

The improvements here cited offer hope that the oral test may become 
a significant factor in civil service examinations on the basis of statistical evi- 
dence rather than on mere opinion. Since this test lends itself to the same 
seientific evaluation as does the written test, intensive study may result in 
substantial progress The written test offers little hope of developing into 
an adequate measure of personality Perhaps the oral test will fulfill its 
promise 

Emluatton of Education and Expetience The evaluation of education 
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and experience"' seems to offer important evidence on which to base a candi- 
date’s standing on the examination register. It is continuously in use for 
this purpose However, no one has yet demonstrated objectively and pre- 
cisely that It has much value for selection when administered in accordance 
with the usual practices of civil service commissions. It involves the assump- 
tion that personnel technicians or occupational specialists can make a ra- 
tional decision that, for example, two years of training m electrical engineer- 
ing plus four vears of experience as a design engineer of power-transmission 
lines IS worth 87 per cent in a particular examination, while a degree in 
mechanical engineering plus three years of experience m operating a power- 
generating plant of a specific size is worth 84 per cent in the same exami- 
nation. The process, except in extreme cases of either outstanding or 
sharply inferior experience, offers only slight hope of reasonably accurate 
measurement. 

One recent major advance in this field has been the trend toward empha- 
sizing the quality of experience offeied by the candidate rather than the 
quantity As a rorolhiy to this improvement, additional credit for experi- 
ence may be denied beyond a measure set in advance Finally, the United 
States Civil Service Commission, for the three highest grades in the federal 
service, is using the technique of thorough mvestigation to obtain first-hand 
information on the quality of experience offered by applicants. This 
method, together with improvements that are needed in rating the evi- 
dence after it has been obtained, seems to offer the greatest assurance of prog- 
ress m experience evalu ition 

Related to the problem of rating experience is that of establishing mini- 
mum education and experience requirements for admission to civil service 
examinations In our discussion of classification, it evas suggested that one 
of the criteria of a good classificition plan should be the support it gives 
to the career idea; that in each occupational series, entrance classes should 
be piovided which do not require previous experience but only the com- 
pletion of appropriitc preparation or training This is essential, since ex- 
perience requirements for the loivest grade would force the best college 
and high-school gruluitcs into industry Conversely, if adequate written 
tests were used, experience should be permitted as a substitute for educa- 
tional requirements in order to extend still further the area of competition. 

Petfotniance Tati In trade and clerical positions particularly, perform- 
ance tests'” have been applied wilh gre.it success by central personnel agen- 
cies. The eandid.ite is asked to do a “sample” of the work that the position 
entails, and he is nted on the skill he shows The typist actually types, the 

2’ Despite the importance ?J\cn to dws test in many civil service examinations, it has not 
been studied \Mth Tn> great circ For a discussion of the subject, see Pockrass, Jack, “Rating 
Tr ain ing and Cxpcncnuc m Merit S}stLm Selection, pp 97-108, Rcadtngj, op at. abo\e note 6 

“®This subject IS discussed in Cozad, L)man H, "The Use of Performance Tests by the 
Los Angeles City Ci\il Scr\icc Commission,” pp 88 96, Reading, op. at above m note 6. 
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Stenographer takes dictation and transcribes her notes, the electrician repairs 
a motor, and so on. Candidates like this type of test. Furthermore, the 
results obtained indicate, in general, ability to perform the job successfully. 
The performance test tends to be the most expensive type, but its great 
value jctifies its use in many instances 

Great care is needed in the preparation of the performance test m order 
to make certain that the v ork samples selected arc representative, and not 
atypical, of the actual duties of the position, since the test cannot duplicate 
all the duties. In addiuon, it is desirable to design the test so that objective 
ratings may be given, because subjectivity m the rating process will destroy 
the value of even the best examination. For example, the strength of the 
welds made m a welding test can be measured by a machine in quantitative 
terms; the accuracy of transcription of a stenographer can also be rated 
against an objective scale in order to obtain reliability in the scoring process. 

Placeman. In the main, the function of proper placement of employees 
has been grossly neglected. Gieat care has been exercised in the examining 
process for original selection, and then the values to be derived have been 
wasted in poor assignments. In addition to the placement of a new em- 
ployee in order to give him an opportunity to use his knowledge, skills, and 
abilities, the placement process involves a follow-up throughout his working 
career to make certain that there is maximum utilization of his capacides. 
Relatively little attention has been given to initial placement after reauit- 
raent, but even less t.ue has been exercised thereafter.'^ 

Civil service evaminations are usually designed for the purpose of filling 
a group of vacancies rather than a 'ingle position. The candidates certified 
from the eligibility register for a specific vacancy are therefore ranked in 
the order of their general abilities. The agency making the appointment, 
however, has to consider additional information in reaching its decision as 
to who, among the candidates certified by the civil service commission, 
would be best in terms of experience, training, inteiests, and personality. 
Sometimes the considerations involved in passing over a higher-ranking 
candidate are hardly valid, but generally civil service examinations need to 
be supplemented by additional inquiry pertinent to the filling of vacancies. 

-"Tht field of str\icc or performance rittngs has not '\ct been fullj treated However, a 
well idministcrrd service riting’ pJin is essential to proper phetment, trammer anti supervision 
It IS the device foi rccordinjr pcnodii.il!> how well tich cniplo>cc u performing and what his 
st'^ong point, and Ins ucik [>oints aic Ihiv mfoiinibon, if proj>crl\ jircpircd, is invaluable for 
pliccmcnt ind tumin^r piiriioscs \s i dc\th>pm nt in vcniu nnng, the United States Civil 
Service Commiision has stressed the preparation of sewdards of performance so that the service 
ratings can be based on wnitcn snmlards known to both employee and supervisor Most of 
the discussion of performance ratings has bten directed at iht design of the rating form, while 
experience indicates that the foim is of secondary importance to the understanding and accept- 
ance b} supervisors of what is involved in the nnng process Government and industrial 
service ratings arc chscussed in Halsc), George O, and Using Indiistual Saiice Ratings, 

New York Hjrjvci, 19U See also above Ch 19, ‘The \jt of Supervision,' see 4, “Super- 
vision and Emplojcc IniUative " 
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Shifts in functions within organizations require transfers of personnel 
which should be handled on the basis of matching job requirements with 
the abilities of the employees affected. Not only experience and training but 
also interests and personal factors should be considered in making these 
transfers. The personality of the supervisor, the pace of work in the unit, 
and the opportunity for displaying initiative aie all intangible elements of 
a job; they may make the difference between good and bad placement. 
The placement specialist should work with operating officials and training 
specialists in organizing a program for transferring employees among va- 
rious units so that the employees can be prepared for more important posi- 
tions. Some intern programs, such .is those of the National Institute of 
Public Affairs in Washington, the Tennessee Valley Authority, and the 
United States Civil Service Commission, use this technique v'lth excellent 
results. 

Promotions can be considered part of the placement program. In many 
government jurisdictions, promotions are made as a result of competitive 
examinations conducted by the civJ service commission. However, operat- 
ing officials consider promotion by ex.unination a limitation on their 
authority. Employees, on the other hand, tend to fas or this device as an 
objective method for achieving advancement When all the employees who 
compete in a promotional examination ate working under the direction of 
the same supervisor, it is doubtful whether the cxamin ition is as valid a 
measure for selection as choice by the supervisor. When the supervisor who 
IS to make the selection is not personally acquainted with the work of all 
the employees to be considered, an examination can be helpful for promotion 
as well as open competition 

No adequate interdepartmental transfer system exists in any large juris- 
diction, although some agencies of the federal government have developed, 
for their own needs, methods for filling vacancies by transfers w’lthin the 
organization. The cost of interdepartmental si stems, wdiich require a cur- 
rent record of the training, skills, performance, and abilities of all em- 
ployees, IS apt to be high Departmental systems usuallv provide for posting 
notices of vacancies on bulletin boards in addition to maintaining employee 
records in the personnel office This practice can improve employee morale 
and aid in sound pliumcnt since, even in the largest organizations, some 
employees alwavs find themselves in dead-end jobs without direct oppor- 
tunities for advancement. 


5. Training 

Types of Training, Training is a fundamental problem and responsi- 
bility of management in any orgamzation."® In the Army, the Chief of 

A brief introduction to this subiect is to be found m Employee Training m the Tubltc 
Service, Chicago CimI St.r\i>.c A^sembl), 1941 
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Staff has a training specialist as one of his immediate chief staff assistants. In 
private industry, progressive companies emphasize training far beyond its 
recognition in all but a few governmental units. In its highest development, 
the training staff devotes itself to two main objectives: (1) maximizing com- 
munication of policies, program objectives, and group ideas through all levels 
of the organization; and (2) instilling the habit of training throughout the 
managerial and supervisory groups. 

Training may be either formal or informal; definite values and advan- 
tages are derived from each type. Informal training goes on continuously 
in every organization, but it has to be part of an over-all training program 
to be most efficient. This comprehensive type of training occurs in the day- 
by-day relationships of employee and supervisor, in conferences and staff 
meetings, in employee newspapers and organization publications, at meet- 
ings of professional associations, and in the reading and study that the 
employee undertakes at his own volition or at his supervisor’s suggestion. 
Because such training is connected with the regular tasks of the employee, 
he can best integrate it with his own experience and thereby profit from it. 
Since there is no compulsion connected with it, his motivation is positive. 
Its influence, whether good or bad, is profound. 

No formal type of training can match in importance that received from 
the supervisor. His comments on the employee’s work, his suggestions for 
improvement, and his role in informing the employee on new developments 
in the organization, are basic to the employee’s progress and happiness on 
the job. It is for this reason that the training of supervisors in employee 
relations, in the improvement of procedures, and in instructing employees 
has undergone such a phenomenal growth, especially during World War II 
under the outstanding leadership of the Training Within Industry Service 
of the War Manpower Commission. 

Formal training can he divided into die following categories: pre-entry 
training, which is preparation for entrance into the public service; orienta- 
tion, toward both the organization and the specific job; in-servicc training, for 
improvement on the present job and for preparation for advancement as 
well; and post-entry training, which is generally related not to the specific 
needs of the organization but to the individual’s own personal desires and 
occupational interests. 

Pre-Entry Training. Preparation for public service is usually haphazard. 
Despite the great increase in interest in government employment since 1930, 
very few public employees have completed a school course designed to pre- 
pare them for their careers. This fact has advantages as well as disadvan- 
tages. Because today the public service covers wide areas of technological, 
economic, and social activities, it can use employees no matter what special 
interests and training they may have. The nonspecialized type of recruit- 
ment, if it were supplemented by intensive and extensive training after en- 
trance into the public service, would furnish an adequate foundation for 
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efficient administration. Unfortunately, however, most employees hired 
without special preparation for their work have not been given training after 
appointment. 

In several occupations and professions, government service offers the 
piincipal employment opportunities: forestry, education, public health, and 
— since 1930 — social work. In these fields, academic institutions and pub- 
lic officials have worked and are working closely together to make cer- 
tain that the training given meets the needs of the public service. The 
greatest recent advance in organized university preparation has been in the 
broad field of public administration. University after university has fol- 
lowed the lead — if not the approach — of Syracuse m preparing special cur- 
ricula, principally on the graduate level, for administrative training Some 
of the outstanding expressions of this trend are the academic programs of 
Harvard, New York University, Cincinnati, Wayne, Chicago, Northwest- 
ern, Minnesota, California, and Southern California; a great many other 
universities are undertaking similar training.^ Such training usually at- 
tempts to be broadly inclusive, covering the major areas of staff and line 
operations in government rather than making the student a specialist in 
any one of them. 

A fundamental conflict in pblosophy exists as to which type of training 
for the public service is best Shall the training specifically attempt to give 
the student the rudiments of classification, examining, budgeting, procedure 
analysis, public welfare, housing, public health, streets and highways, and 
so on ’ Or shall it approach training for public administration from the point 
of view of public law, public finance, political institutions, and history? 
This conflict could be expected because of the vanity of positions included 
in public administration The staff member of a municipal civil service 
commission w ill probably benefit more from the first type of training, while 
the geneial staff assistant to an important executive can use the second type 
more profitably Obviously, there is need for both kinds of training Quan- 
titatively, in terras of immediate employment opportunities, the first method 
IS more tempting However, if aspirants are to become our future top-line 
officials rather than auxiliary or staff specialists, the second approach has 
greater validity 

Internship is probably the most effective device for bridging the gap 
between university training and public employment A number of universi- 
ties use It for their engineering students It has also become a customary 
part of graduate training in public administration In the federal service, 
the National Institute of Public Affairs annually brings to Washington a 
group of the most promising recent college graduates who receive learner’s 

This subject is comprehensively dealt with in Graham. Geortte A, "EdtuaUon for Public 
Admimstfation, Chicago Public Administration Service, 1941 Cf also aboic Ch 2 The 
Study of Public Administration, 'sec 3, ' Training for Public Admimstrabon," and Ch 20, 
“Administrative Self Improvement,” sec 1, “E>^utionary Currents.” 
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assignments m federal agencies which are supplemented by lectures and 
attendance at local umversuies. This program has infused outstanding 
talent into government, with subsequent accliraauzauon to the conditions 
and problems of public administration. 

Orientation Oiientation programs offer rewards to an organization far 
beyond their cost. Their values are both immediate and of long-range 
character Orientation reheves the employee of the “stage fright” associated 
with entering a new job, and is a sign to him that the organization is 
interested in both his welfare and m helping him adjust to his new sur- 
roundings An orientation course usually includes information about the 
administrative structure of the organization, its history, its functions, and 
Its personnel policies. Frequently an opportunity is provided for meeting 
some of the top officials In addition to orientation to the total organization, 
there is an equally urgent need for orientation to the specific job and the 
unit in uhich the employee will be working All too often, however, the 
method still is to show the employee his desk and tell him to go to work. 
Many agencies, on the other hand, furnish newcomers with an employee 
handbook describing the entire working environment 

Manuals of opeiating procedures are extremely valuable in orientation 
to the job They set foith the rules, regulations, and processes in which 
the employee will be engaged Employee participation in the preparation 
of these manuals is an excellent in-service training technique; it requires the 
employee to evaluate his work methods and consider how his activity fits 
in with that of others 

Formal train.ng classes are an efficient orientation method when a num- 
ber of employees hate been recruited about the same time Orientation to 
clerical and stenographic employees can usually be provided on this basis in 
larger organizations because of the number coming in approximately simul- 
taneously The training specialist may work with the placement officer in 
scheduling the entrance on duty so that new employees start as a group and 
thus make the training program more economical. 

In both orientation and in-service training, the training specialist acts 
as adviser and assistant to top executives and to supervisory officials who 
have the resjionsibility foi setting the objectives of training piograms Their 
needs have to be met To put it diffeiently, training is a management tool 
in which the trainer assists the supervisor in getting work done Working 
from this concept, then, the training specialist has to know management’s 
problems as well as training techniques He is expected to assist the super- 
visor in identifying the need for tiaining in the oiganization as w'ell as 
know svhat techniques would be most efficient in achieving the desired 
results 

In-Service Training. If there were no changes in techniques or functions, 
there would be little need for in-service training. But statutes and regu- 
lations are constantly changing, and new professional and administrative 
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techniques are constantly being evolved. Shall the architect use the knowl- 
edge he acquired when he went to college in 1928 to meet the problems of 
tomorrow? Will the clerical processing techniques of 1930 meet the needs 
of today? Shall the physician be lelt to his own imagination in learning 
about penicillin and other more recent medical developments ? 

In-service training is only a partial but appropiiate answer to these 
questions. Certainly each employee has a personal responsibility for keep- 
ing himself posted on developments in his field, and his supeivisor has the 
responsibility for furnishing leadership in this respect But voluntary effort 
should be supplemented because all employees need to use the best tech- 
niques in their work, and an organized training plan for a group of 
employees is more effieient than individual efforts tshich will duplicate one 
another. Furthermore, the constantly broadening areas of each profession 
make in-service training essential The housing specialist is no longer just 
an architect; he is now, in addition, an economist, sociologist, and political 
scientist. The public personnel specialist is no longer merely a psychologist 
but also a specialist in administration — much in the same manner as an 
army officer in command of ground troops has to know about the problems 
of air and naval warfare and the use of electronic and other scientific 
devices. 

In the United Slates, police and fire departments, municipal and state, 
have had the longest and piobably the best e\pericnce in public-service 
training, These dtp irtments do not operate on the assumption that they 
can send new employees out on a beat or to fight a fire immediately after 
appointment. Rather, they have established training schools which use 
the classroom for intensive presentation of the knowledge necessary to do 
police and fire woik, followed by supervised practice m actual duties. 
Regular police and fiie officers serve as faculty members to teach a formal 
curriculum In addition to sueli training immediately .ifter appointment, 
refresher courses arc tisu illy prosided to keep the men alert to new tech- 
nical developments in then woik The Federal Bureau of Investigation 
and state leagues of municipalities have supplemented local training pro- 
grams by instruction which is of special help to small police and fire de- 
partments with little or no instruelional facilities of their own 

The professional .tssociatiuns which have grown from the public service, 
primarily centeied aiouiid the Public Administration Clearing House in 
Chicago, have mule a significant contribution to training by means of then 
publications and conventions Housing, wellarc, police, fire, personnel, 
budget, and othci public service groups, oiganizcd in associations, have 
helped to make true piotcssions of their work. One of their most signifi- 
cant contributions, considering the tremendous number of units of govern- 
ment in the United States, is to bring to the attention of all of their members 
any promising new techniques and practices. 

The public service continuously enters new functional fields and con- 
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sequently runs into skill shortages which have to be met. For example, 
the great expansion of personnel functions in the federal government during 
the 1933s and World War II produced a shortage which could not be met 
simply by recruitment of qualified personnel. Training was a necessity in 
this situation. Employees were recruited from general registers and then 
prepared for their work by means of classroom training and supervised 
work experience. The internship program of the Tennessee Valley Author- 
ity in the fields of personnel and public administration represented another 
organized effoit in the same direction Lack of previous experience in 
price control and rationing made it necessary for the Office of Price Ad- 
ministration during World War II to use training methods extensively to 
meet its need for qualified technical and administratis e employees 

In addition to their participation in pre-entry training, the universities 
can do a great deal m the development of in-service training, although this 
frequently requires an adjustment m terms of cventng courses, short insti- 
tutes, or courses that cut across the usual departmental offerings. Despite 
such special problems, the universities have made a telling contribution, 
princip.illy by means of evening courses established to meet specific training 
goals Those universities which are located in centers of government cm 
plovment such as New York, Washington, Chicago, San Francisco, and 
Los Angeles have organized evening courses which are based on close 
analysis of the needs of government employees. The entire curriculum of 
the Graduate School of the United States Department of Agriculture is, of 
course, designed for this purpose Short institutes, such as those conducted 
by the University of Southern California, which meet for a few days of 
intensive discussion of some area of administration, constitute a turning 
device perhaps more acceptable to the older and more advanced employee 
than the usual evening classes. As a supplement to its regular cla's piogram, 
the Graduate School of the Department of Agriculture has offered several 
senes of high-grade lectures on particular subjects which have been helpful 
in meeting training demands. 

The size and type of staff needed in the central and departmental per- 
sonnel offices to make training effective is dependent on the relative em- 
phasis between advice to supervisors as compared with formal training 
programs. A few training specialists of superior abihty can perform the 
first function, even in a large organization. A much larger staff at various 
grades would be needed to perform the second function extensively. The 
training staff’s closest relationship vvithin the personnel agency is with the 
employment and placement staff because training is the main source of 
skilled employees where recruitment falls short of requisitions. In addition, 
the placement staff can advise the training specialists on the results achieved 
by training; at the same time, it can obtain information on training com- 
pleted by employees to use for placement purposes. 
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Post-Entry Ttmmng. Post-entry training, while for the most part not 
directly related to the work of the employee, is definitely of help to an 
organization. An example would be training in engineering tor a person- 
nel specialist in a public-works or highway department. Training in per- 
sonnel work or public administration m this instance would be considered in- 
service training; yet training in engineering in our example might be as 
valuable to the employee as the more closely related work in personnel 
administration Hence the border between m-service and post-entry train- 
ing IS indistinct. Another example of post-entry training is that of an 
employee in a professional or administrative position but lacking educa- 
tional preparation for it He might undertake college or university training 
to supplement his pnctical experience. 

It IS desiiable that the training staff assist employees who are interested 
m such training bv furnishing both information on courses available and 
helpful suggestions .ibout curricula. Additional training completed by an 
employee should be recorded in his personnel file so that consideration of 
his transfer or promotion may include the course work undertaken. In 
evaluating this training, the training staff should work with the placement 
officers so that the organization’s needs and standards may receive appropriate 
emphasis. 

Training staffs are sometimes accused of promoting training programs 
as ends in themselves rather than as a means for better work performance 
of employees and better administration This may merely reflect the broader 
viewpoints of training specialists as to the knowledge and skills that are 
desirable. Unfortunately, it may also indicate that training has not been 
integrated with plteement and management objectives. In practice, the 
second altei native means that in its educational work the training staff has 
gone off on its ow n path 

For a long period, training staffs have been faced with the difficulty of 
evaluating the results of their work Because the value of training is not 
readily recognized in many organizations, it is impoitant that adequate 
techniques of appiaisal be developed In general, the method used has been 
to obtain the opinion of the supervisors of employees who have participated 
m training piognms It is difficult, of course, to summarize such opinions 
into a precise report w Inch would be convincing to management 

Where the quantity of daily work done in an organizational unit can 
be measuied, the problem can be reduced, although not completely elim- 
inated, by means of work measurement before and after training. However, 
where work count techniques are not suitable, the apparently objective 
methods that have so far been used, such as the reduction of turnover after 
supervisory training, aie of questionable validity. What is needed are new 
criteria which wi'l help measure the degree to which the employees possess 
competence and espiit de corps and to which supervisors have absorbed the 
habit of continuous training of their employees 
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6. Emplome Relations 

Place of the Union. Employee relations^" are no longer an academic 
topic. While most government employees are not union members, the num- 
ber of members is sufficient to make unionism an important facet of public 
personnel administration."'^ Resort to strike by government-employee unions 
IS usually prohibited by their constitutions, but strikes have occurred in 
government. 

Legal provisions would usually prevent a closed shop in government 
agencies. The chief issue in umon-govtrnment relations revolves around 
the degree of recognition accorded the union. Some officials meet every 
union icquest with a cry that the closed shop is not legal. The furthest 
that union demands in the public service generally go is request for recog- 
nition of the union as the bargaining agent for the employees of the ad- 
ministrative unit. The relative lack of experience of government officials 
m union relations leads them to reject this request with the same vehemence 
that was typical of private industry twenty years ago. Industry has shifted 
Its attention away from union recognition for collective bargaining, which 
does not necessarily limit the employer m his hiring freedom or require 
the employee to join a union or conUnue his membership. Private manage- 
ment IS concentrating now on the closed shop. 

Stierr and Strain. The history of labor relations in industry explains 
why lecognition of a union of government employees accords with the ob- 
jectives of officials who understand the value of unions, and why it is not 
lelished by other officials who consciously or unconsciously oppose unions. 
The existence of more than one union in an organization permits the anti- 
union official to play off one against the other, while the official who wel- 
comes union assistance in management is hampered by the multiple 
structure 

Antagonism to unions in the public service derives from certain con- 
ceptions of government as an employer. It is argued that the importance 
of governmental functions makes potential interference with these functions 
a serious threat to the wellbeing of all citizens. However, the effects of 
strikes of utility, transportation, and food industry workers in private in- 
dustry mav be just as harmful to the public welfare.*' It is further asserted 

aa Thr but discussion of the 'ubitet is to be found in Employee Relalions m the Ptihlu 
Scivice Chiciifo Cnil Scnicc Asscmbl), V)M Cf nlso above Ch 13, "Informal Orpiniza 
lional scL 3, \unhicrirchiLil Sourctv of Power Ch 19 T ht Art of Supcrvhion, sll 3 
Problems of SupiiMsiffn iml Cli 21 Monlt irwl Div-jplint 

Adequate retirement systems, reasonibic hours of work, sick leave and annual leave 
are all dosc to the interevc of employee unimis and should therefore be of concern to the 
ptrsonnil In manv insrintcs hours of work anil Icivc regulations viry from depart 

ment to dcpnrtmcni without justification It would be desirable for the central personnel agenev 
workintr with the budget office, to take the leadership in standardizing these arrangements, is 
has largclv been done in the federal government 

IS not to siv that strikes arc desirable m the public service, no government — 
federal, state, or locil— considers strikes of its employees lawful 
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that the authority of the government official in bargaining with unions is 
circumscrihed by legislative requirements and enactments. Yet the limits 
of administrative authority are known to unions and arc no adequate 
justification for an absolute refusal of collective bargaining. 

Unionism and Service Neutrality. The possible impairment of the civil 
servant's neutrality in political and economic issues is sometimes offered 
as a reason for rejecting government umonism involving outside affiliations. 
Those directly participating in labor matters in government, such as the 
employees of the National Labor Relations Board, recognize the validity 
of the argument so far as they are concerned; they abide by the principle 
of an independent union. But many government employees are not so close 
to the industrial firing line. 

In the same manner as advocates of nonpartisan municipal government 
point out that there is no Republican or Democratic method for building a 
bridge, it may be shown that there is neither an AF of L nor a CIO way 
of delivering letters, sweeping a street, or inspecting milk. We may also 
speculate, considering the limited area of union demands, on whether the 
social basis of the higher civil service in Great Britain, for instance, is not 
a greater b.irner to actual administrative neutrality than union membership 
of the rank and file of employees who arc far removed from responsibility 
for policy decisions. Perhaps, too, the mores resulting from day-by-day 
employment in government are a stronger influence on employee behavior 
than dues paying and periodic attendance at union meetings.®'* 

Value of Unions to Management. Thus far, the negative side of the 
union problem has been stressed. The positive values of government- 
employee unions should also be identified. Unions keep management 
alert since slipshod adrainistiauve practices will be exposed quickly. They 
offer a more efficient mcliiod foi bringing some of the ideas of employees to 
the attention of the head of the agency than even the best-organized staff 
meetings. Finally, the participation of employees in management planning 
is desirable for any organization. Its benefits were clearly indicated by 
the experience of the kibor-managcment councils sponsored by the War 
Production Board in piiv.itc industry during World War II, Democratic 
administration is based on cxunsivc and intensive employee participation, 
which in a large organization at least in part means union participation; 
autocratic administration knows that unions arc anatliema to its continued 
existence. 

Both independent unions and unions affiliated with the AF of L and 
CIO are found in the public service, while in the trades area government 
workers are frequently in the same unions with their fellow-craftsmen 
working in private industry. The AF of L has a union for federal work- 

Because of their basic inscciirm', unions frequently fight for personnel practices, such 
as emphasis on seniontv in promotion, svhich arc rctrogrcssisc. In other words, management can 
derive substantial benefits from recognition of unions but it also will receive requests which 
hinder guorl administration. 
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ers— the American Federation of Government Employees— and a separate 
union for local and state government workers. The movement to combme 
the two comparable unions of the CIO has led m 1946 to the formation of 
the United Public Workers of America. The National Federation of Fed- 
eral Employees is the ranking independent union which was once affiliated 
with the AF of L. 

Grievance Procedure. Handling government employee grievances and 
appeals can benefit from a few sound rules. Informal settlement is always 
to be sought first. The employee should be expected to discuss the griev- 
ance with his immediate superior, after receiving a statement of the issue 
in writing. The expensive and time-consuming appeal proceduie should 
not be used for grievances which can be settled m the direct relationship 
between the employee and his supervisor. Adherence to this principle also 
avoids short-circuiting the supervisor and thus creating management diffi- 
culties. Beyond that, the head of the agency needs an appeals board, 
preferably composed of employee, management, and personnel-office repre- 
sentatives. It hears the appeal if discussion with the immediate supervisor 
and the next higher superior has not resolved the problem. The appeals 
board should make its recommendation to the head of the agency rather 
than issue its own decision since the responsibility for action should remain 
with the top executive. Speed is desirable at each stage of the procedure 
so that the employee will not distrust its effectiveness. 

Employee groups have sometimes recommended that appeals be sub- 
mitted to an impartial board established outside of the agency m which 
the employee works. In the city of Los Angeles, for example, and in the 
federal service so far as veterans are concerned, employees have the right 
to appeal to the civil service commission.®'* An outside appeals board has the 
advantage of impartiality, but its existence results in the formal disposition 
of problems which might best be handled closer to management. In small 
city or state governments, such an appeals board may be needed to ensure 
fair consideration; in the major federal agencies, this procedure may be 
unwarranted, especially when employees are represented on the beard. 

The issues involved in union relations, employee participation in the 
formulation of policies, and the handling of grievances are complex and 
deserve the close attention of the personnel director and an able employee- 
relations staff. This staff may at times assume that successful handling of 
individual employee problems is a satisfactory substitute fur leadership on 
the more general aspects. However, there simply is no alternative to advising 
supervisors and management on proper employee-relations policies that will 
serve as an adequate framework for skillful handling of employee problems 
on the level where they arise. 

^'As an inttrcsnng pnnlld, under the Adininiscranvc Procedure Act of 1946 (sec 11) 
heari/iK txamincrs maj be removed "on!j for good cause determined bj the Cnil Scimu 
C ommission ” On this act, sec above Ch 23, "The ludicial Test," sec. 2 , "The Admin- 
istrauve Process and the Lawyers. ’ 
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Fiscal Accountability 


1. Fuel eor the Engines of Administration 

Admtniiti ative Responsibility and Fiscal Accountability. As general 
terms, responsibility and accountability may appear to have almost identical 
meanings. In tbe realm of administration both terms imply a relationship of 
subordination to the intentions of a higher principal. Thus we speak in- 
terchangeably of the municipal director of public welfare as being respon- 
sible to the city manager, and of the head of the state police as being 
accountable to the governor. However, under the pohtical principle of 
“government of laws,” the relationship of subordination to the intentions 
of a higher principal is institutional rather than personal; circumscribed by 
legal norms rather than by habits of dependence; sustained by free accept- 
ance of Its implications rather than by the claims of superior authority. 
Effective answerability is therefore less a response to specific demands made 
at Will by a higher principal than it is the product of awareness of a com- 
mon purpose embedded in the wider cooperative context. Responsibility 
IS likely to suffer when its formalized elements — its “sanctions" — fail to 
bear closely on generally endorsed ends. 

This becomes cspeciallv evident when we consider the evolution of those 
mechanisms by w'hich government officials are made to answer for the use 
of public funds placed at their disposal for the accomplishment of defined 
objectives — accountability in its more immediate sense The need for such 
accountabilit) springs from the heart of popular government.’ Legislative 
control of public administration would be only intermittent and intolerably 
clumsy as well if it were confined to the lawmaking function proper. Foi 
It IS clear that sole reliance on the lawmaking function would reduce the 
writing of marching orders for the executive branch to statutory grants of 
authority or their repeal. Allocation of the fuel supply for the engines of 
administration on a year-by-year basis allows for much greater efficacy and 

2 Cf also above Ch. 15, “Legislative Control.” 
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flexibility of legislative determination. This method of control, combined 
with adequate examination of the actual use of the funds voted, is focused 
on the questions of the desirable— and possible— volume of services withtn 
the framework of an agency's statutory mandate, and of priorities among 
allei natives. 

The maxim of fiscal accountability on the part of government officials 
has never been seriously challenged. Indeed, it could not be challenged 
without a simultaneous onslaught on democracy itself. To develop the 
most appropriate foi ms of fiscal accountability has proved to be an entirely 
different matter Here we have bcf-n faced with a dual dilemma. In the 
first place, both tliL legislative and the executive branches have found it 
difficult to keep at a s,ifc distance from the Scylla of controls so uniefined 
as to be practically worthless and the Charybdis of devices so detailed as 
to be desiructive of broader perspective And secondly, we have not yet 
achieved the necessary synthesis between suitably precise requirements and 
unimpaired pursuit of constructive administrative goals Ironically, though 
not surprisingly, the highest sense of administrative responsibility has col- 
lided all too often with formal sQpulatiors of fiscal accountability. Con- 
versely, the more distrustful and exacting these stipulations have been, the 
less have they attained their .aim. 

Notwithstanding procedural rigidities of fiscal accountability, it is plain 
that of all the great powers of government the most elastic and the most 
generally congenial is the spending power. It is adaptable to the widest 
variety of ob|ectives— to wage war, to buy peace, to regulate the acreage 
of agricultural crops, to build highways, to stabilize the price of peanut 
butter. It IS susceptible of countless techniques of application— by adding 
to the public payroll, by contracts for the services of private enterprise, by 
grants-m-aid to states and cities, by outright gifts, by conditional loan'. It 
IS supported by the taxing and borrowing powers of the wealthiest of 
nations It is subject to no constitutional restraints of consequence." And 
if there are economic limits on its exercise, they have not yet been measured. 
The disbursement of government funds is one of the great harmomzers of 
divergent interests. 

Multitude of Voices. While the American Constitution is explicit that 
“no mnnev shall be drawn from the Treasury, but in consequence of ap- 
propriations made by law,”' the practice of conflict, compromise, and 
cooperation under the separation of powers divides authority and influence 
over the disposition of funds among many hands. Congress receives finan- 
cial requests from the President. It obtains assistance on ideas and factual 
information from the various federal agencies. And it has the benefit of 
the over-all vantage point of the Budget Bureau on the expenditure struc- 

2 Amonc the constitutional literature, reference tna\ be midc especial!) to Corwin, Edward 
S, Tkf Twilight of the Stiptetne Court, New I^ven Yale University Press, 1934, 

* Alt I, sec 9 
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ture and the Treasury Department on the revenue picture. Without these 
aids the lawmaking body would be helpless to consider most appropriation 
bills. Yet It IS free to disregard all such advice in any particular case. 

Moreover, the legislature is importuned by lobbies, and must choose 
what answer to give to their demands. Its own members exhibit a spec- 
troscopic array of opinions. Congressional rules of procedure afford few 
automatically effective self-disciplinary checks against divisive tendencies 
in fiscal policy. Last but not least, the scheme ut congressional organization 
emphasizes the pluralism of power.* Separate committees in the House and 
Senate are charged with jurisdiction over taxation, appropriauons, and 
expenditures m the executive branch. Many other legislative committees 
concerned with particular subject-matter areas contend for a voice in finan- 
cial decisions affecting their clienteles. Over these, in the House, the Rules 
Committee and the majority leadership exercise a fittul control. 

Within the administrative structure theie is equal diversity of purpose. 
A bureau chief may have plans for bettering his program by the enlarge- 
ment of field-service facilities. A field-office manager may come forth with 
different proposals Lor implementing the program in his area. The depart- 
ment head, sympathetic but harassed with alternatives of action, may fail 
to grasp the implications completely. A cognate bureau in another de- 
partment may keep its jealous eyes on administrative rivals to its own 
position. The Budget Bureau watches the scene with a detached view of 
operations and under the institutional necessity of trimming most requests 
for money. A Treasury spokesman may reflect concern over the market 
for govei nment securities if borrowing is to continue. 

Pressuies and Resti cunts. Purposes and pressures are dynamic. Congress 
does not exhaust its poner in a single exercise, although its action tends to 
culminate in the passage of legislauon. Administrative agencies, on the 
other hand, are involved both before and after legislative action. In con- 
tinuing cycles they pieparc and urge their financial requests foi the next 
fiscal year while the funds approjiiiatcd for the current fiscal year are being 
spent and the expenditures of the previous one are being reviewed and 
analyzed. Of course, objectives and methods of the spending process alter 
with time and circumstance During the quarter-century since the passage 
of the Budget and Accounting Act of 1921,’’ however, the mechanisms for 
formulating and implementing an integrated financial program for the 
executive branch have been steadilv elaborated 

The emerging machinery has been slosv m taking form, tardy in re- 
lation to the need, and feeble for the purpose at important points. Its 

*This muter has received renewed attention in the recent report of the joint Committee 
on the Organizanon of Congress, Senate Report No 1011, lOth Cong 2d Srss Wishinginn, 
1946, and in the final rcpnrt of the New York State Joint Legislatise Committee on Legislative 
Methods, Practices, Procedures, and Expenditures, Legislatisc Doc No 31, Albans, 1946 

ll42Stat 20, 31U S C 11-16 
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results still leave much to be desired. The elements of the system are as 
yet only partially understood and utilized by the direct participants in the fis- 
cal process— legislative and administrative, staff and line. Congressional par- 
ticularism IS otten hostile to a general approach that puts consistency and 
the broader public interest ahead of free barter over special interests.'’ On 
the administrative side, bureaus and departments have their traditions of 
autonomy as well as their own program interests, and cultivate their sep- 
arate ties nith legislative groups 

Line establishments do not readily defer to the restraints of coordinating 
bodies. Staff agencies sometimes need to be reminded of the essential con- 
ditions of successful staff work. There was a time, for example, when a 
budget directoi turned down a request for more funds from the head of 
the Antitrust Division of the Department of Justice with the remark that 
too many antitrust suits were bad for business. Yet, in spite of surviving 
shortcomings, the gains of recent years in the techniques of fiscal coordina- 
tion are impressive when contrasted with the splintering of responsibility 
that characterized nmcteenth-century financial administration 

Pattei n of Legislative Money Grants. Annually Congress passes a dozen 
or moie general appropriation acts, each supplying funds for the coming fis- 
cal year to one or more of the federal agencies. Ordinarily these acts are 
voted during the closing quarter of the expiring fiscal year— prior to June 30. 
In addition, several deficiency bills are passed at irregular intervals through- 
out the year, disposing of the financial requests arising from needs not antici- 
pated or acknowledged when the regular appropriation bills weie considered. 
Appropriations specify the purposes to be served in all degrees of specificity. 
They may be small or large. A lump-sum grant of S8 billions to the Works 
Progress Administration established a peacetime high-water mark for both 
size and generality in one depression year of the 1930’s. In the same year 
the Indian Service of the Intenor Department was receiving its modest 
allowance in several hundred bits and pieces, each separately earmarked 
for a particular locality or activity. 

Appropriations are grants. They are also statutory limitations The ap- 
pronrlation acts must be passed in some form each year and aie not likely 
to be vetoed, svhatever their final form They are therefore handy measures 
for the -'ttachment of riders. Some riders grant new authority to relieve past 
inconveniences. Most of them embody additional restrictions, expressive 
of current Iccjislativc sentiment. Like barnacles once attached, such riders 
tend to become in effect permanent parts of the vessel, being carried forward 
from fiscal year to fiscal year 

Each government agency has also its organic legislation, authorizing its 
existence and defining its powers. These lasvs establish limitations on the 
purposes and methods of expenditures. Another group of statutes lays down 
or authorizes uniform regulations of administrative practice covering all 

‘tSceabmeCh 15 ‘ Lceishtivc Control ’* sec I, "Means and Conditions of Control " 
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agencies unless specifically exempted— the salary limits of the Classification 
Act of 1923; government-wide pay-raise legislation; the retirement acts; the 
standardized travel regulations; the requirements of publicity and competi- 
tive bidding on government contracts in order to eliminate discrimination 
or recurrent possibilities of scandal. 

A statute of 1893 forbids any agency to hire any member of the Pin- 
kerton Detective Agency.’' Since 1917 both the War and Navy Departments 
have been under an injunction, imposed in their appropriation acts, not to 
engage in any time studies by means of a “time-measuring device”— a 
strange idea in the day of work simplification in administrative operations. 
A further set of legislative restrictions is meant to protect congressional 
prerogatives against executive encroachment. Finally, the Walsh-Healey 
Act,® forbidding the letting of government contracts to firms that do not 
meet speci.fied labor standards, is typical of a category of laws which limit 
administrative discretion in the interest of promoting an ulterior economic 
policy. 

From another point of view, the character and impact of these restrictions 
varies considerably with the nature of the individual agency and the imme- 
diate objects of its expenditures. The overhead of salaries, office space, 
supplies, and travel is common to all agencies in some degree and makes up 
nearly the whole budget of regulatory agencies. Fiscal procedures and limi- 
tations governing these matters are widely standardized and minutely 
worked out. Different sets of safeguards are appropriate for payments of 
interest on the public debt; for loans to be made to business firms; for agri- 
cultural-adjustment and soil-conservation contracts with farmers; for veter- 
ans’ benefits and pensions; for the construction of public works directly or on 
contract; for purchases of land; and for the procurement of industrial mate- 
rials and manufactured goods. Superimposed on this class of limitations 
are variations in statutory restrictions based on the character of the agency 
—civilian or military, temporary or permanent— and on the degree of 
legislative confidence in its leadership. 

The administrative spenders of public funds must proceed in the context of 
all these legislative directives. It is not necessary here to attempt a compre- 
hensive appraisal of the immense and detailed content of this body of law. 
Suffice it to say that the whole edifice of fiscal law is an outgrowth of 
the constitutional separation of powers, and administrative agencies arc 
accountable for giving the law full effect 

Forms of Accountability. It is time now to raise more specifically the 
question of who is accountable to whom and for what. In formulating an 
answer, the four focal points of financial control should be borne in mind. 
These are: (1) the operating bureau or unit which actually spends the 
money; (2) the larger agency of which the unit is a part; (3) the central 

T 27 Star. 591. 

*49 Star. 2036. 
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ofEces through which executive control is exercised and over-all staff or 
auxiliary services are rendered — the Budget Bureau and the Treasury; and 
(4) the congressional committees dealing with revenue and expenditure. 

The major mechanisms of control must be separately recognized also. In 
broad outline these involve: (1) the justification of estimates; (2) the su- 
perintendence of the use of appropriated funds; (3) the devices for timing 
the rate of expenditures; and (4) the audit and settlement of accounts. 
Finally, we must take into consideration the sequence of successive steps in 
the processes of appropriation and expenditure, which ordinarily spread over 
a period of two to three years — from the first administrative forethought to 
the last spending act. It is perhaps convenient to treat these factors by fol- 
lowing the various stages in the life history of appropriations and expendi- 
tures as they occur in order to bring out the relevance of each factor. 

In doing so, the landmark quality of the Budget and Accounting Act of 
1921 emerges most visibly. In a very real sense, the act represented the 
fruition of years of enlightened agitation and thought. Although marred by 
some uncompichending efforts and actions explainable only in terms of 
the immediate political situation, it charted a new course in the progress 
of financial administration. Looking back in some respects to the original 
conception of Alexander Hamilton, it reversed the drift of events during 
an inters ening century to the fundament.il emphasis on the unifying and 
consciously planning potentialities of fiscal processes centered in the con- 
stitutional responsibility of the chief executive. The act created one entirely 
new agency— the Budget Bureau, as a staff arm of the President— and reor- 
ganized an existing group of auditing and accounting offices into another 
nesv establishment, the General Accounting Office under a Comptroller 
General 

The subsequent development of these two agencies has had a profound 
influence on the further evolution of federal financial management. Let us 
begin with the phase of justification of agency estimates of expenditures. 
The full cycle begins with the operating units in the several departments 
and establishments and returns to them in the end. 

2. JusnFICATtON 

Call for Estimates. Each year in June the budget director issues a call to 
all federal agencies for their budget estimates covering the fiscal year to 
commence thirteen months thereafter— July 1. The call for estimates is in 
effect one method of achieving accountability. It places responsibility on 
the operating agencies for planning, formulating, and reviewing the work 
they see lying ahead of them, and for presenting justifications for funds 
to carry it on. The justifications must prove persuasive enough to induce 
the President to request, and Congress to approve, appropriations that will 
enable the projected activities to go forward 
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The call for estimates itself is a substantial document.” It gives an 
indication in general terms of the President’s program for the future and 
Its fiscal implications. It requires all agencies to submit to tlic Budget 
Bureau then estimates— the so-called language sheets, which set out the 
text of what the agency would like Congress to enact. It calls also for 
schedules of obligations — the so-called green sheets— showing the break- 
down of expenditure, personnel, materials, travel, printing, and the like. 
It asks, finally, for justifications of the estimates. These consist of descrip- 
tions of the agency’s organization and facilities and the nature of its work 
program, together with supporting data indicating its financial needs. In 
order to assist the operating establishments in presenting their case with 
care, the call for estimates is accompamed by a senes of instructions. The 
usual deadline for the submission of the materials requested is September 
15. Only m exceptional circumstances can this deadline be extended without 
jeopardizing actions at a later stage which have a fixed calendar. 

The call for estimates is properly concerned with the application of 
objective criteria in the framing of justifications submitted by the agencies. 
Such objective criteria are especially impoitant as a foundauon for work- 
load forecasts and operating standards of general validity. Usually, there- 
fore, the call tor estimites contiins specific pointers like these 

Operating standards are essential for the translation of workloads into 
costs. In numerous units such standards and ratios have been de- 
veloped and applied as effeeme tools of management and as bases for 
estimates ot needed funds, personnel, and facilities, e. g., touchers 
audited per examiner, claims adjudicated per examiner, cards tabulated 
per hour of machine rental, cards punched or coded or sorted per oper- 
ator, documents filed or searched per file clerk, sheets mimeographed 
per machine, per operator, lines tyjicd per operator, man-days or crew- 
days per acre or per parcel of land suneyed, cost per mile and per hour 
of vehicle ojieration, ritio of c.nplo)ment office personnel to total em- 
ployment; ratio of payroll personnel to total personnel, cubic-foot costs 
of new construction by types, ratio of annual repair cost to total invest- 
ment; and for institutional activities — cost per bed, tost per paticnt-day, 
personnel to jiatient ratios, .ind utiliAition rates As .i contributory step 
in assembling and making more widely available ojieratmg standards 
now in use, and in lurthenng their development and application, it is 
desired that to whatever extent such standards have been developed each 
justification text present them in concise vsritten or tabular form 
following, or as a part of. the presentation of the workload. 

Depca tmental Considei ation. Receipt of the call for estimates passes the 
ball to the departmental budget officei whom each agency is required by the 
Budget and Accounting Act to designate as the locus of its internal financial 

®C/ Morstun Mara, Fritz, “The Bureau of the Budfret Its EvoluDou and Present Hole,” 
Amencan Poiitical Science Renew 1945, Vol 39, p 653 ff , 869 f} This paper contains also 
bibliographical references to the extensive literature on the budget process 

111 Quoted Irom the call for estimates for die fiscal vcir of 1918, Bureau of the Budget; 
Bulletin No. 1945 46 24, sec 33, Washington, June 24. 19(6 



584 


FISCAL ACCOUNTABILmr 


controls. The development of budget offices proceeded unevenly among the 
federal agencies during the early years of experience with the act; the pres- 
ent situation still exhibits a wide range of competence and imagination. 
The departmental budget officer in some cases is little more than a glorified 
bookkeeper attached to the office of the agency head. In other cases, and 
particularly where the impact of World War II was felt most strongly, the 
budget officer has become an important participant in the management and 
planning of the department. For this role he is equipped with his own staff 
to keep abreast of the work of his agency. 

Many variations from agency to agency prevail in the internal proce- 
dures for assembling and reviewing the preliminary estimates secured from 
each of the operating units within the department. Then also, some antici 
pated operations lend themsehes readily to objective measurement, while 
others must rest on little more than informed forecasts and realistic guesses 
by those who hi\e been closest to the particular program during’the preced- 
ing fiscal year As we have noted, the call for estimates makes explicit re- 
quest for objective data where available or susceptible of development Com- 
parative materials may also be drawn in, as in the case of field offices per- 
forming substantially similar functions for the agency withm limited 
terntornl areas. 

Patently, it is not enough for the budget officer to add up the sum of the 
operating requests thus assembled and report the total. Both before he 
rela)s the call lor estimates to the bureaus and divisions and upon sciutiniz- 
ing their requests, consultation with directing and planning top officials of 
his agency is needed, The several programs of the department must be 
correlated. Conflicts over activity priorities among departmental subdivi- 
sions must be resolved Scales of values must be established for choosing 
among a multitude of competing alternatives The estimates of staff, auxili 
ary and technical services — for such functions as personnel management, 
travel, printing, law enforcement, and public information — must be analyzed 
in terms of their adequacy and necessity m relation to the total scheme of 
substantive work programs of the agency. 

The terms of the justifications must be reviewed as well as the figuics 
they accompany Inconsistencies and ambiguities not only jeopardize favoi 
able action at higher levels but also point up weaknesses in the agency's 
own managerial arrangements The function of the budget officer here is 
that of probing and questioning — and drawing attention to issues that rc 
quire remedial action on the operating or policy-making levels E\tcpt 
within the limits of already clearly expressed agency policy, he cannot safely 
attempt a resolution of the questions he raises without first assuring himself 
of the views and attitudes of the agency head or his deputies. 

The measure of influence which this kind of departmental review year 
upon year exerts is a test of the strength and caliber of general departmental 
management. In American admmistration, the tradition of bureau or divi- 
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sional autonomy is strong. It may be fortified by outside links— personal 
relationships between the bureau chief and strategically placed members 
of Congress or a tightly orgamzed special-interest clientele. Such relation- 
ships may render a particular bureau’s estimates well-nigh untouchable. 

The first head of the National Park Service in the Interior Department 
— himself a commanding figure — kept that bureau in such a position. Occa- 
sionally the well-dramatized personahty of a bureau chief, particularly one 
connected with an activity of such general public interest as crime detection, 
may have the same effect The budget officer single-handedly cannot try 
to change the institutional “facts of life.” Lack of interest and backing on 
the part of his agency head may prevent him altogether from making a 
significant contribution in his area. Nevertheless, the trend of recent years 
has been to professionalize and invigorate the budget process. 

Pressure from the Budget Bureau has helped. Moreover, ordinarily too 
much IS at stake for the future of the agency to allow the budgetary aspect 
to be slighted. When departmental review of internal estimates is under- 
taken actively and intelligently, it affords one of the best occasions in the 
entire range of administrative management for program planning and 
reappraisal. This would be inconceivable without participation of the agency 
head, advised bv his immediate staff. On him falls the mam burden of pub- 
lic responsibility for th* success of his department’s total program. 

Departmental consider ition ot the proposed financial program for the 
next fiscal year also supplies opportunity for experimentation with novel 
methods of budgetary presentation Some types ot programs lend them- 
selves to analysis in project terms .is distinguished from organizational units 
The Tennessee Valley Authority and the United States Dcpaiiracnt of 
Agriculture have made notable contributions to budgetary practice m this 
direction. One good example — but not the only one — is suggested by con- 
struction projects scheduled over a definite period ot time; when undertaken 
directly by the agency itself, these may involve the activities of several 
organizational units such is engineering, personnel, construction, and 
finance. Research projects, whether or not they involve more than one or- 
ganizational unit, admit of definition in terms of a stated goal and may be 
treated in the same way 

Review of estimates within the agency may occur more than once. At a 
later stage, it is not infrcejuently necessary to repeal appraisal and reappraisal 
with a still sharper focus. The agency’s estimates as initially submitted may be 
returned by the Budget Bureau for reconsideration and reduction, perhaps 
to a specified lower figure. Then the agency has an opportunity to recom- 
mend the manner m which the reduction is to be absorbed. In such a situa- 
tion, a high order of critical analysis is required of both the management 
staff and the program chiefs, and the claims to priority among individual 
programs themselves must be reexamined. 
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Formulation of the Executive Budget. Up to this point, the process of 
justification has served to secure accountability for orderly planning and 
correlation of the various programs that each agency proposes to carry 
forward. Within the Budget Bureau, all departmental estimates are brought 
together and examined in the Estimates Division.*^^ Its staff members are 
assigned on an agency basis so that over a period of years a considerable 
degree of specialized knowledge and practical familiarity with the opera- 
tions and problems of each agency is developed by individual budget exam- 
iners. These may in fact have been informally consulted by the depart- 
mental budget officer while the estimates were being prepared under his 
guidance. The examiners, in turn, may have already called on the resources 
of the Budget Bureau's Administrative Management Division or other staff 
units to assist the agency in solving some of its recurrent problems. 

Now the process reaches the stage of administrative hearings under the 
auspices of the Budget Bureau. These hearings are conducted by commit- 
tees, each headed by a senior staff member. The individual department is 
represented not only by its top officials and its budget officer but also by 
those of Its program chiefs whose areas are primarily concerned Commit- 
tee hearings are informal but searching. 

They may dwell on policy and program questions as well as operating 
problems and cost standards. They may be over in a few hours for a small 
establishment or take weeks for a large department Written justifications 
are supplemented by oral discussion Particular attention is paid to changes 
in finanaal requests over those for the current fiscal year 

In all these matters the members of the hearing committees have the 
benefit of specialized counsel from staff in other divisions of the Budget 
Bureau. The Fiscal Division, for instance — occupied m the mam wilh 
analysis of the broader governmental programs and their economic impli- 
cations — ^is in a position to offer expert advice on such subject-matter fields 
as social security, foreign commerce, investment, transpoitation, consumer 
expenditure, and federal-state-local relationships The Statistical Standards 
Division, with Its coordinating functions m the wide area of data collection 
as an essential aspect of the administrative process, can contribute technical 
information and professional judgment on agency plans involving fact 
finding projects. The Legislative Reference Division, as a clearance facility 
for the adjustment of departmental intentions to the President’s legislative 
program and for achieving accord on proposed executive orders, is able to 
account for the status of pending measures The Administrative Manage 
ment Division, through its surveys and studies of organizational matters 
and operating methods throughout the government, is likely to possess 
first-hand knowledge of the conditions of agency management. 

For the different phases of the budget process, see Morstem Mam, for nr above note 

9,p me 



FISCAL ACCOUNTABILITY 


587 


This last division, though a product of recent years, has gone far toward 
giving full expression to one of the most significant features of the Budget 
and Accounting Act— the integration of the budget process with the man- 
agerial concerns of the chief executive The act expressly charged the 
Budget Bureau with the task of studying problems of governmental struc- 
ture and operations in order to promote “economy and efficiency in the 
conduct of public service It is difficult to overestimate the importance of 
this assignment It gave a healthy emphasis to the positive core of budgeting 
as a means of developing a unified and comprehensive work plan for the 
government. 

Such a work plan does not result from a formalized adjudication of 
agency requests for funds It can take shape only when there is mature 
appreciation of the living processes of administration as well as firm grasp 
of program interrelations Conversely, the framing of a work plan for the 
government as a whole puts the spotlight on hidden managerial weak 
nesses and operating inefficiencies These are not eliminated by pious ad- 
monitions alone A workmanlike approach is required to show how to 
do It 

The business of the hearing committees, though removing the remain 
mg doubts about facts or reasons through joint consideration of the written 
justifications presented by each agency, is merely preliminary to another 
step. This IS the internal examination of the emerging picture, department 
by department, by the budget director assisted by an advisory review com 
mitee of annually changing membership The outcome of this review 
determines the array of surviving issues and general problems that can be 
settled onlv in conferences with the President 

The President’s decisions give the executive budget its final form How- 
ever, the principle of the executive budget means merely that Congress has 
the assurance of receiving a responsible and all embracing proposal, framed 
with an eye to government-wide rather than purely departmental interests 
The last word is the legislature’s 

Legislative Action. The executive budget is placed before Congress early 
in January, accompanied by the President’s budget message This message 
contains the highlights of his financial program for the next fiscal year, 
including an inform itivc discussion of its anticipated impact upon the 
economy and of the government’s pnncipal plans for action. Because 
of the increasing difficulty of differenuating the contents of a document 
so fundamental for the welfare of the country from the President’s annual 
message on the State of the Union, both messages have recently been com 
bined The combined message also concerns itself with the recommenda- 
tions for the maintenance of economic stabihty and high-level employment 

Sec 209 of the aa 
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made annually by the new Council of Economic Advisers to the President 
under the Employment Act of 1946 

The federal government today represents “the world’s largest enter- 
prise’’^* It is therefore evident that its annual revenue program and the 
character of its yearly outlay have profound effects upon the whole economy. 
Modern economists such as the late John M Keynes, William H Beveridge, 
and Alvin H Hansen have done much to make governments aware of 
the opportunities they have at their disposal for influencing the general 
level of economic activities through a carefully planned fiscal policy “ Fis- 
cal policy IS made up of four basic components — taxation, borrowing, 
expenditure, and debt management Construcuve fiscal policy, as an in 
creasingly important tool of public stewardship, must attempt to relate 
the government’s budget to the nation’s budget The latter is m balance 
only when the anticipated receipts of consumers, business, and public author- 
ities — federal, state, and local — equal their projected expenditures These 
expenditures are known as the “gross national product 

Fiscal policy can be effective only when it is bolstered up by more than 
coherent revenue and expenditure planning It may be contradicted by 
governmental wage policy It may be defeated by tax measures that impair 
the formation and free play of venture capital It may collapse when the 
goverment fails to take prompt action in older to prevent an mflationary 
spiral or an impending slump In brief, it must have the support of other 
public policies, including those controUing the vinous types of economic 
regulation and the scope of spending operations such as social security 
Only when fiscal policy is the reflection of a fully consistent working ap- 
proach permeating all activities of government can it achieve its course 
setting ends For this, a realistically considered budget is a prerequisite 
Although the Presidents budget message outlines the major considera- 
tions that underlie the proposed expenditure structure, it has thus far been 
less revealing on the “background of thinking’’*^ about the budget at large 
Nor IS there a routine technique for submitting to the Appropriations Com 
mittees on each main point a “specific memorandum indicating the 

Public law No 304 79th Cong 2d Scss approved February 20 1946 For a dis 
cussion of the background of this law, see Morstan Mane Frit? ed Maintaining High Level 
Production and Emplo)ni(.m A Symposium Ametican PoUiicat Science Review 1945 Vol 39 
p 1119^ 

Joint Committee on the Organization of Congress op iit above in note 4 p 19 

Colm Gerhard Technical Requirements in the symposium ated aboie in note 
13, p 1126^ Wickwar W Hardv British Plans ibid p 1137^ Holcombe Arthur N 
Over all Financial Planning through the Bureau of the Budget, Public Administration Review 
1941 Vol 1 p 225 i? 

Cf the President s Budget Message for the Fiscal Year ending June 30, 1947, p U, 
Washmgton 1946 

Budget Dtreaor Harold D Smith, te$tif>mg before the Senate Appropnations Com 
mittee, Hearings on the Independent Offices Appropnatwn Bill for 1946, p 307, 79th Cong, 
1st Scss , Washington, 1945 
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background of particular proposals.”*® The budget director has pointed 
out in congressional hearings that current practice leaves him little chance 
of laying “our facts” before the committees.*® This is the more serious 
since, in departure from the theory of the executive budget, the “defense” 
of the President’s estimates before the Appropriations Committees has been 
traditionally entrusted to the representatives of the individual agencies con- 
cerned. The Budget Bureau has no official share in the legislative process, 
except in the role of a watchful observer and an occasional source of addi- 
tional information in response to committee requests. 

Ordinarily the Appropriations Committee in either chamber, without any 
penetrating preliminary analysis of the executive budget as a whole, dis- 
tributes its various segments among a group of subcommittees, each operat- 
ing in virtual independence. The consequences of this procedure, with par- 
ticular reference to the House, have recently been placed in bold relief 
by the report of the Joint Committee on the Organization of Congress:®® 

For instance, a bill appropriating funds for the Department of the In- 
terior is considered by the Interior Department subcommittee. This sub- 
committee holds hearings in executive session from which are excluded 
not only the public and the press but all other Members of Congress, 
even the other 35 members of the Appropriations Committee who are 
not members of this subcommittee. Members of Congress . . . have little 
knowledge of what transpires within the subcommittee until the bill is 
reported. Opposition to the requested appropriation which, if informed 
through open hearings and publicity, might give much beneficial infor- 
mation and suggestions to the subcommittee, to the full Appropriations 
Committee and to Congress, is thereby stifled or, at best, put at a de- 
cided disadvantage. 

Moreover, . . . consideration of appropriation bills by the House 
Committee on Appropriations is perforce rather perfunctory. The full 
committee does not consider it necessary to give bills the same detailed 
examination they have already received in subcommittee. Here also all 
consideration is in secret session. 

... the usual procedure in the House Appropriations Committee, 
when a subcommittee reports, is for the subcommittee chairman and the 
ranking minority member to present a brief summary of their report 
to the full committee. After brief consideration and opportunity for 
amendments, the bill is then promptly reported to the House. In prac- 
tice, careful consideration of the measure is thus limited to the members 
of the subcommittee in charge, upon whose judgment the full committee 
generally confidently relics. 

Reports of the full committee on major bills customarily reach the 
floor soon after committee approval. Under these circumstances, the 
findings and printed hearings on appropriation bills are usually not 
available for careful and sustained study by the membership at large 
before the bills are repotted to the House for its action. The hearings 
are naturally massive in size and complex in detail. As a resull; ft is 


^Ibid. 

Op. ctC above in note 4, pp. 20-21. 
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not easy for Members of the House fully to mform themselves on the 
complex contents of appiopnauon bills before they come up for final 
action on the floor 

The virutal autonomy of the subcommittees of the Appropriations Com- 
mittee m either chamber and the pecuhar safeguards of privacy with which 
they have surrounded themselves lead to a destructive fragmentation in the 
legislative treatment of the executive budget Submitted to Congress as 
the work plan of the government, it is analyzed principally in terms of the 
needs of particular departments In order to overcome this distortion of 
perspective, Congress long ago consohdated the several appropriation com- 
mittees m each chamber as a much-needed implementation of the Budget 
and Accounting Act In actual fact, however, the diffusion of responsibility 
which the consolidation was intended to remove, has come to life again in 
the present scheme of subcommittees 

Fragmentation of point of view toward the executive budget as a whole 
encourages an alignment between individual subcommittees on the one 
hand and their departmental clients as well as outside pressure groups linked 
to the departments on the othei In addition, the degree of power exercised 
by the subcommittees plays into the hands of individual lawmakers who 
exert personal influence within their paiucular subcommittees. This often 
becomes conspicuous at a hter stage when Senate and House conferees meet 
in order to iron out disagreements in their votes on appropriation bills 
Congiesstonal Refoim Pioposals Equally consequential is the institu- 
tional separation between the revenue raising and the appropriating com- 
mittees. In the langu ige of the document previously cited, “Neither, so far 
as congressional machinery is concerned, gives any consideration to the rela 
tionship betsveen income and expenditures The appropriations committees 
are not required by statute or rule to keep total outgo within anticipated 
income”'^ This point, together with related defects in the present system 
of fiscal control, figures prominently in the recommendations advanced by 
the Joint Committee on the Organization of Congress 

The committee “believes thit Congress has not adequately equipped itself 
to resist the pressure of dtp trtments and agencies in behalf of larger expen- 
ditures To provide better ‘ equipment” the committee has recommended 
a drastic remedy— adoption eich spring of annual budget totals proposed 
by joint action of the revenue and expendituie committees Once these totals 
are set by concurrent resolution there svould remain two alternatives 

In the event, after consultauon and investigation, that the appropria- 
tions committees are unable to brmg anticipated expenditures within 
estimated receipts, a record vote expressing the policy of the Congress 


»;W,p 19. 

*2 Uid pp 19 20 
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to create additional Federal debt m the amount of the excess would be 
required. The budget resolution would have to be approved by both 
Houses before any appropriation for the next fiscal year would be valid. 

Should total appropriations later be found to have exceeded the total 
budget figure as set by the Congress, all appropnaDons except perma- 
nent appropriations and those for servicing ie public debt, for veterans' 
pensions and benefits and trust expenditures, would be automatically 
reduced accordingly by a uniform percentage designed to bring total 
appropriations within the over-all limit previously fixed. 

The difficulties hkely to arise from adoption of such a proposal are not 
obscure. In the first place, an automatic ceiling is a crude device at best, 
allowing for no differentiation among varying levels of priority with re- 
spect to individual progiams incorporated into the executive budget. Past 
experience widi over-ali ceilings in different governmental jurisdictions and 
in different substantive contexts— including general tax and debt limitations 
—has demonstrated the irrationaliues of then cramping effects. Secondly, 
determination of annual totals after submission of the executive budget to 
the legislature raises a practical question of appropriate timing. Much of 
the effort embodied in the execuuve budget will come to naught if it is 
necessarily unrelated to ceiling figures adopted only after budget comple- 
tion. The internal balance of the plan is in part conditioned on the size of 
outlay. On the other hand, it would hardly be a feasible procedure for 
Congress to commit itself to budget totals without having taken a good 
look at the individual programs to be financed. Thirdly, the self-imposed 
deadlines on congressional action envisaged in the scheme can scarcely fail 
to invite filibuster. 

In a sense, no doubt, the idea of budget ceilings determined after com- 
pletion of the government’s annual work plan is a partial negation of the 
very theory of the executive budget. The President would ordinarily have 
reason, of course, to welcome a general expression of sentiment on the part 
of Congress before the executive budget is formulated. Yet there will be 
occasions when even in full knowledge of such sentiment he would con- 
sider It his duty to present facts and figures in justification of higher expen- 
diture for vital programs on which he would want to argue his case. The 
matter of the best timing of any legislative declaration of intent, however 
general in form, would still be perplexing. A definite adoption by concur- 
rent resolution ot budget ceilings puts additional weight on the time factor. 

Lastly, a uniform reduction of all appropriations — with few exceptions — 
on a percentage basis destroys the opportunity for administrative recon- 
sideration and adjustment in the volume and emphasis of individual pro- 
grams and activities. Is it realistic to assume that a research enterprise of 
paramount importance for our national defense could be cut back in a 
blindfolded manner in exactly the same way m which an appropriation 
for the construction oi federal office-buildings would be reduced percentage- 
wise'’ Would not the Secretary of the Navy, for instance, feel impelled 
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to press earnestly and vigorously for a reconsideration of the effects of such 
over-all shrinkage of funds on the security of the country? Automatic re- 
duction IS certainly no convenient avenue of escape from the “pressure of 
departments and agencies in behalf of larger expenditures.” 

Other committee rccommendaaons rest on sounder grounds. These 
include suggestions for fuller scrutiny of appropriation bills by each Appro- 
priations Committee itself, establishment of the general rule of open com- 
mittee hearings and sessions; earher submission of appropriation hearings 
and reports to the House and Senate; and preparation of a uniform ap- 
propriation classification to be utilized in die hearings ■' Each suggestion, 
in the light of current practice, is a step m the right direction 

The proposals also place desirable emphasis upon expansion of compe- 
tent staff assistance to the appropnation subcommittees, and on provision of 
modern accounting machinery and equipment for the commitce staffs. 
Inadequate staffing of Congress is an old and legitimate complaint Better 
staffed Appropriations Committees nould at the same time be able to develop 
working contacts with their counterparts in the executive branch, especially 
the Budget Bureau The budget director has spoken of such continuing 
staff relations as “most profitable By pooling the resources of oppo- 
site staff groups it should be possible to avoid duplication of study and 
inquiry for competinve reasons Cooperative arrangements of this kind 
might also temper unfavorable congressional attitudes toward the budget 
process For instance, legislators have repeatedly urged the Budget Bureau 
to assume the role of a strong minded and independent guardian of econ- 
omy for economy’s sake, while equally often censuring it for reduction of 
expenditures proposed by agencies that happened to be in the good graces 
of particular groups in Congress 

The committee, finally, concerned itself with the reinforcement of the 
budgetary principle of integrity of appropriations,"' whittled down from its 
theoretical scope by legislative practices that have grown up in response 
to need and convenience It recommended that 

... the practice of reappropnatmg unexpended balances be discon- 
tinued, except in the case of continuing appropriations for public works, 
and that unexpended balances revert to the Treasury as provided by law 
The new amounts appropriated each year should indicate the total 
money available to each agency. 

«I4«I,pp 20 21 

^Sec Rogers, Lindsay, 'The SoOing of Congress," Pohltcal Seiince QuarteHy 1941, Vol 
5S, p 1 1? , Committee on Congress Amtncin Political Science \s nc itinn The Reoigarmalioii 
of Congress, p 22 79, Washington, 1945 For the evoluUnn of the stalling practice of the 

House Appropriations Committee, see Congresssotial Record 1943, Vol 89, p 10994 ^ 

^^Loc at above m note 17, p 309 

For a discussion of the trad tiona! prinapics of budgeting m their imp-ct upon creative 
administrative management, see Smith, Harold D, 'The Budget as an Instrument of Legis 
lative Control and Executive Management,' Psihhe Adminutiation Reoieso, 1944, Vol 4, p 
IBl^ 
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We also recommend that the current practice of permitting transfer 
of funds between appropriauon accounts and organization units be 
discontinued. 

We further recommend that a uniform system of control be perfected 
by the appropriations committees so as to cover into the Treasury all 
funds resulting from the sale of Government property or services by all 
regular Federal departments and agencies 

The first of these recommendations is a mild if debatable step. It would 
merely exchange the inconveniences of obscurity in the precise amounts 
voted each year for some added difficulty in ascertaining the total cost of 
particular projects carried over several years, and in estimating far in ad- 
vance just how much may be left of an individual appropriation June 30 
The other two proposals are more serious 

Transfers of funds, if deliberately used to defeat a clear expression of 
legislative purpose, are objectionable, of course But safeguards against 
such abuse can be introduced, by requiring the Budget Bureau’s approval 
or even current reporting of the transfers to the Appropriations Committees, 
without destroying the plain advantages of llexibihty in the adaptation of 
administrative programs to changing circumstances which a controllable 
authority to transfer funds affords. To prohibit transfers altogether can 
only lead to the inflation of estimates for all accounts and units, so as to 
make sure that no deficiency will be encountered m any of the estimates 

The covering of .all receipts directly into the Treasury— so that they will 
require a fresh appropriation by Congress before they are available for 
spending— IS a salutary general principle where it operates to control the 
net governmental outlay Examples are the miscellaneous receipts from 
fees for grazing permits on the public lands, the issuance of passports, court 
costs, and the like But unless such a requirement were accompanied by 
objectionable permuaent indefinite appiopriations, it would hamstring the 
prompt and efficient conduct of miny business ojierations the government 
IS engaged in— the payment of money orders or losses on insured mail by 
the Post Office Dcpirtmcnt, for instance And if applied to public enter- 
prises organized in corporate form, such .as the Inland Waterways Corpo 
ration or the Tennessee Valley Authority, the requirement would go to 
lengths rejected c\en by the conservative sponsors of the Government 
Corporation Control Act of 1W5 

3 Budcetsrx Coordination 

Essence of Cootdtnatton On the administrative side, the budget process 
brings into being a proposed work plan for the government Preparation 
of the executive budget is therefore a demonstration of coordinative proce- 

28 Op, at above in note 4, p 23 Mention may be made m this connection of the search 
in? mnlysis of the rcMCw approuh of the Appropmtions Committees bv Macmahon, Arthur W , 
"Congressional Oversight of AcIminiscraQon The Power of the Purse/ Poitttcal Saence 
Qnatterly, 1943, Vol 58, p 161 1 ? , 380 Q 
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dure in action. Coordination, as we saw earLer,^" is one of the working 
concepts of organization— of all organization. Time and again m previous 
chapters we have identified manifestations of this fundamental element in 
institutional cooperation. In connection with our discussion of the morale 
factor we have noticed especially the democratic implications of effecnvc 
coordination.^° Perhaps it is useful at this point to take a closer look at 
the coordinative aspects of the budget process 

Much of the literature on management treats of coordination primarily 
as an integral part of the executive function The coordinative needs of 
large-scale enterprise are supposed to be met in the main m the sweep of 
executive leadership and in the anonymous ministrations of higher staff 
agents. No one would want to minimize the contribution that wise top 
direction buttressed by astute staff work is able to make to the sense of 
unity so essential to any organization However, it is equally true that 
coordinative action springing fiom the center of formal authority can 
attain results onl) when there is widespread receptivity Coordination be- 
comes a sham w'hcn it attempts to operate by fiat One may order men 
to work together, but the ordei of itself does not generate cooperative 
inclinations 

Moreover, m the organizational sense coordination is never consummated 
in a single act To put it differently, it aspires to arrangements that will 
endure as long as they serve a given purpose. From this vantage point, 
coordination is not so much a function as it is a state of working relation- 
ships. The test of effective coordmation is the pattern of relationships 
achieved rather than the cMsteiice of coordinative mechanisms or their 
actual utilization by higher authority It follows that coordination w’ould be 
futile if It w ere confined to “laying down the law ” It must seek consensus 
It must convey reasons It must eliat identification with its objectives. 

Stimulation of Piogiam Thinking. The “tone” of administration is in 
part the product of the spirit of management that radiates from the top; 
in part — and not the smallest part by any means — the reflection of the point 
of view that prevails in the operating cadres of the organization Here, espe- 
cially in the crucial ranges of middle management,” we encounter a deep- 
seated tendency toward a microcosmic outlook. Capsular thinking is en- 
couraged by the institutional distance between the day-by-day routine in 
which the operator is enmeshed and the loftier visions that present them- 
selves at the apex of the hierarchy Even in the highest intermediate strata 
of the organization — on the bureau and divisional levels — attention is 
usually concentrated on the particplar programs for which buieau and divi- 

S«, above Ch 7, Working Concepts of Organi.!auon, sec 3, Quest of Organizational 

Unity ” 

30 Sec above Ch 21, 'Morale and DiKiplinc," sec 4, "Morale and Institutional Pattern” 

31 Sec above Ch 13, 'The Tasks of Middle Management,' sec 2, "Supporting Too 
Direcnon ” 
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sion chiefs are specifically responsible.*^ To them, the total agency program 
IS far less tangible and immediate. In fact, they may doubt at times the 
existence of such a program. 

Although their doubts will usually be without foundation, the self- 
assertive qualities of the total program may be obvious only to the head of 
the agency and his entourage. Policy pronouncements will speak eloquently 
about the comprehensive piogram Yet it is more likely than not that the 
average line official will scan each such pronouncement with only two ques- 
tions in mind: What does it give me? What does it take from me? 
Stronger stimulation is required to make the line official aware of the de- 
partment-wide perspective. And if he does not share in the department- 
wide perspecuve, if he ignores it in his limited area, how can the entire 
agency program ever be a full-bodied reality? How can he be depended 
on to fit his actions into the broader framework of close-knit organizational 
interrelations ? How can he be expected to serve as an instrument of coordi- 
nation? The budget process is peculiarly well-suited to operate as a correc- 
tive to such localized introversion and self-sufficiency. 

Budgetary justification of proposed expenditures is essentially self-justi- 
fication in terms of the larger enterprise The fundamental point of refer- 
ence IS the need of the whole. Tlie password of justification is the contribu- 
non that each individual unit within a particulai agency is able to make to 
the whole agency program, and— on the higher level— each particular de- 
partment to the whole governmental program Indeed, only through an 
examination of these specific contributions in their lelation to one another 
IS it possible to spell out the total program in leasonably definite terms. 

Coordination by Considtation A general indication of the main em- 
phases that are to run through the work program of an agency for any 
given fiscal year rarely derives directly from financial considerations alone. 
Such an indication cannot come from the departmental budget officer. It calls 
for leads from the policy-makers of the agency. Even these, however, have to 
seek an objective basis for the policy guidance they must furnish the budget 
officer and the line officials with whom he has to “thrash things out.” Before 
the agency head is in a position to commit himself m rough outline on the 
kind of expenditure structure that would best meet next year’s needs, he 
must weigh many factors in the light of concrete data, confer with those 
on the second level of command, take counsel with his staff officers — and 
even check with political associates outside his oigamzation. 

Consultative procedure takes on a more sjxcific form as the departmental 
budget officer, forearmed by the “general line’’ indicated at the lop, starts 
out on his review meetings with the higher operating officials to appraise 
the merits of their estimates. Ordinarily, to the operating official this is 
merely the terminal jihase of a process of joint consideration that may have 

^-See above Ch. 9, "The Departmental Sistem," sec. 4, “The Bureau Pattern." 
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occupied a good share of his time during the preceding weeks as the various 
units in his charge, departmental and in the field, argued their respective 
fund requests before him. The budget officer’s labor is eased by the thor- 
oughness with which conflicting demands and activity maladjustments have 
been eliminated during the estimate planning within each bureau and divi- 
sion. From the very moment that the first field-office manager of the 
Bureau of Foreign and Domestic Commerce, far up in the Pacific North- 
west, thoughtfully scratched bs chm and began to ponder the prospect of the 
coming fiscal year, uncounted operators were prompted by the budget process 
not only to account for themselves but also to turn their eyes upon the 
organization at large. It thus became a matter of consequence to them to 
find out what and how others were doing in then individual provinces. 

To this extent coordination by consultation is self-generative. One needs 
no orders to achieve a modified arrangement when he discovers that he is 
stumbling over the legs of someone else. Such modified arrangements 
usually can be worked out on the spot by give-and-take procedure. In 
other instances, when the matter is more complex and special assistance 
appears necessary, “loose ends” may be marked for a full-fledged survey to 
be undertaken by the departmental management stall. In either case, the 
foundation tor curative action emerges m the meeting of minds across juris- 
dictional boundaries. The budget process is a continuing incentive for every 
one m every corner to take into account the need for a unified conception 
of the entire organization. As this conception grows in strength, operators 
are encouraged to develop an instinct for coordination. 

Depaitmental Synthem. With all the full-throated eulogies of the exec- 
uuve function and all the enthusiastic dissertations on the role of central 
staff offices, large-scale enterprise would screech to an abrupt stop if suddenly 
deprived of the self-perpetuating quahtics of intelligently steered line opera- 
tions. It IS not ludicrous to tliink of the departmental budget officer as a 
monitor of efficiency— which is in large part coordination. But no one, not 
even the top executive of an agency, is strong enough to swim against the 
stream of adverse administratue attitudes and traditions. Coordination, too, 
under auspices of the budget process must face the institutional “facts of 
life.” It cannot maintain itself in its own make-believe. Yet it is capable 
of turning into a pervasive influence and of steadily augmenting its 
momentum. 

Budgetary coordination in the departmental sphere exerts its influence 
not so much because of any sanction of superior authority but because of 
Its capacity for "making sense” to those affected by it. The sense it tries 
to transmit to operating officials who are fond of the self-contained life 
must attempt to fasten upon their own scale of values. That the “big boss” 
wants It thus and so will in itself have htde appeal. 

Where there is confusion among objectives and conflict among programs, 
with resulting antagonisms between individual line chiefs or between them 
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and the top level, one cannot simply go in with a whip. However, one 
may fruitfully examine the deeper causes, attain agreement on the basic 
facts controlling the situation; request from each official involved his best 
thinking on a remedy; make each familiar with the other's point of view, 
work toward joint appraisal of all forthcoming proposals; attempt accept 
ance of a trial arrangement to be reconsidered at a later date; and cultivate 
the conviction that all are likely to gain and no one to lose when irritations 
are removed, working relationships placed .above legitimate challenge, and 
operations geared to common goals. Departmental synthesis is approxi- 
mated most closely when people understand and appreciate its benefits in 
terms that strike close to home. 

Top-Level Cooidination. The most persuasive argument for coordination 
that IS brought forth in the budget process is the argument from incon- 
trovertible evidence. The departmental budget officer may have one gen- 
eral view of coordinative necessities and the operator another. Who is to 
tell abstractly which is right ? It is quite a different matter when the budget 
officer IS able to say nith his sweetest smile, “Sec here, Jim, what you want 
to take on is already being done by Bob.” Or, “You feel it’s essential that 
you go ahead with all of these new projects; but Bill and Harry are sensible 
enough to defer some of theirs, though they feel exactly like you.” Or, “If 
we don’t get more consistency and coherence into our whole program, how 
do you expect us to get by the Budget Buieau and the Appropriations 
Qimmittees?” 

This means, in effect, playing the ball back. Restraints are activated, 
but the operator’s judgment on the best solution within the frame of gov- 
erning circumstances remains controlling. And follow-up, next year at the 
latest, IS easy Fundamentally the some approach commends itself for the 
final review of the entire body of estimates on the part of the Budget Bureau. 
The hearing procedure, it is true, does not allow opportunity for confront- 
ing the representatives of one department with those of another. However, 
the same result is attained when the bureau’s officials have occasion to point 
to lack of broader balance, contradictions in policies, or ill-drawn borderlines 
between certain programs of one agency and others undertaken elsewhere 

Conferences between the budget director or his deputy and agency heads, 
individually or jointly, implement the hearing procedure, within the “budget 
season” or without. These conferences would not carry far if the budget 
director were unable to speak in the name of the President, thus simultan- 
eously reducing the burdens on him. The legislative founders of the na 
tional budget system envisaged close contact between the President and his 
budget director^— a relationship that was strengthened by the Budget 
Bureau’s transfer, in 1939, from the Treasury to the new Executive Office 
of the President. 

** Cf. Morston Mara, toe at above in note 9, p 664 §. 
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Congressional voices have sometimes been raised in favor of a Budget 
Bureau that would growl always and bite often. More lasting — and more 
constructive— effects arise from the less dramatic pursuit of program inte- 
gration and management improvement through counsel and recommenda- 
tion. Only thus can a demoralization of departmental responsibility be 
avoided. Only thus can such responsibility be enlisted positively for the ac- 
knowledgment of government-i\ ide ends. Clearly, however, advice and 
suggestions from a central staff agency must evtend to more than budgetary 
figures and fiscal mechanisms. The Budget Bureau's coordmative task 
calls for breadth of information, iraaginaave thinking, competence in anal- 
ysis, and toughness of reasoning. These, not formal authority, are the sales- 
men of over-all coordination. 

4. Budget Execution 

Budget Principles and the Test of Piacttce When the appropriation 
acts have finally been passed and become law, another stage in the attain- 
ment of accountability in administration begins. This is the expenditure 
process— the execution of the budget. As tvas pointed out earlier, appropri- 
ations have the twofold aspect of conveying spending authorization as well 
as imposing responsibility 

Since for our discussion the latter object is uppermost in mind, the first 
inquiry may be directed to the suitability of the budget as enacted for ac- 
countability purposes From such a point ol view a number of qualities are 
desirable which in governmental practice— municipal, state, and federal- 
are commonly realized, if only to a certain degree These qualities may 
be summarized as budgetary publicity, clarity, comprehensiveness, unity, 
specification, prior authorization, periodicity, and accuracy As funda- 
mental requirements, they seem obvious enough Yet none of them has 
been consistendy satisfied. Although emerging as matters of form, they 
reflect among other things how far those framing, adopting, and executing 
the budget have an adequate grasp of the total significance of the process 
in which they are engaged 

At first glance it may appear axiomatic that funds ought not to be made 
available to any government agency without public notice of the fact In 
fascist countries prior to World War II, the availability of funds in amounts 
undisclosed to the public provided an indispensable means of preparation 
for war. In this country the totals of wartime appropriations and authori- 
zations were generally known, and questions of secrecy related rather to 
purposes than to sums voted. In time of peace it is doubtful whether any 
public purpose whatever can be so cogent as to justify secrecy about the 

Cf Smith loe St aboi e m note 27 A brmdcr treitmcnt mav be found in Buck, 
X E, The Budget m Goeeiunnli of Today, New York Macmillan, 1934 For a compre- 
hensive presentation of fiscal administration in the federal gosernment, sec Seiko, Daniel T, 
The Fcdetal Ftnanctet System, Washington Brookings Insbtution, 1940 
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amounts of appropriations — even, for example, for making atomic bombs 

It seems equally axiomaric that the budget should be understandable, but 
cnmphntinns and ambiguities are hard to keep out of it For one thing 
the budget is likely to be at the mercy of the accounting system currently 
m existence For a long time governmental accounting in most jurisdictions 
has lagged far behind the development of good practice in some well 
managed private concerns, and inertia is a powerful force Statutory re 
qmrements of itemization in a particular way are frequent obstacles. It 
takes not far from a thousand quarto pages to present the federal budget 
to Congress, including summary tables for a quicker view in perspective 
The appropriations are contained in perhaps a score of separate acts inter- 
larded with much extrineous material, and there are no underscorings in 
them for the lay reader 

Much of this IS understandable in terms of the variety of sources and 
uses of public funds, and the multiplicity of agencies participating in the 
spending process Moie of it can be explained by the fact that it would be 
difficult to make comparisons if the manner of presentation were changed 
from one yeai to the next Reviewing authorities, both administrative and 
legislative, oxer a period of time develop familiarity with a segment of the 
budget and the appropriation language They have an understandable 
suspicion of innovations m the general setup It is harder to tell what 
changes from last year may be hidden in a new version, and direct com- 
parisons would be futile 

Unless the budget comprehends all proposed expenditures, its usefulness 
for purposes of control ind accountability is limited, and appraisals of its 
over all fiscal effect must be qualified Yet difficult questions arise in the 
effort to achieve the 'deal of comprehensiveness One has to do with com- 
mercial and business ictivities of gosernment The Post Office Department, 
for example, is an enterprise with an annual turnover runmng to billions 
of doll irs For miny yeais it shoxsed a chronic deficit in operations, slight in 
comparison with ttirnoser, for sshich an approjiriation was required. To 
show in the budget all anticipated gross receipts and payments of the Post 
Office Depiitment xsould inflitc Ixith ftdertl income and outgo by several 
billions representing postal savings accounts and money orders — ^raoney to 
which the government has only technical rule To show only the net antici- 
pated deficit, hossesci, avouhl give a very partial impression of the magni- 
tude of postil opcntions 

The resolution of problems of this sort, in conformity with the prinaples 
of budget clintv and comprehensiveness, is mainly found m the use of an 
nexed or subsidiary budgets, while the mam budget carries only the net 
deficit or surplus Another type of difficulty xxas illustrated, prior to World 
War II, in the experiments with double budgets One provided for what 
was thought of as the regular and continuing expenses of government — 
the “ordinary budget” — and the other showed separately the extraordinary 
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expenses proposed for relief in a depression period and later for the defense 
effort. 

In justification of this dualism, it was uiged that the “extraordinary 
budget” n as intended to be m the nature of capital outlays to be amortized 
over a period of years. In the one case the expected upward swing of the 
economic cycle was viewed as the period of amortization; and in the other, 
a postwar period of peace of indefinite length. In both cases, the efforts at 
distinction proved rather impractical and were abandoned after trial.®'’ 
Yet there is a case for separating in the budget matters of longer-range in- 
vestment and improvement outlay from current expense, as in the capital- 
budget pracuce of New York City. 

A final and continuously troublesome question relates to the treatment 
of permanent and indefinite appropriations. A milestone in the efforts to 
overcome these difficulties was the Permanent Appropriations Repeal Act of 
1934.*® However, instances recur where particular receipts of the govern- 
ment are earmarked for special-purpose spending in a manner that defeats 
the program-coordinating processes implicit in the regular appropriating 
procedure. An example of this is the appropriation of 30 per cent of all 
customs receipts to the Department of Agriculture for use m stimulat- 
ing export consumption of agricultural commodities 

Although the federal budget is presented to Congress m one complete 
annual document, supplemental or deficiency estimates are often inescapable 
While this should not obscure the substantial degree of achievement of the 
goal of unity in the presentation of estimates, it is true nevertheless— as has 
already been indicated— that the appropriations themselves do not emerge 
as one piece Current practice reflects strong traces of the historical tradi- 
tion that for many decades put the congressional jurisdiction over appropria- 
tions in the lap of nearly a dozen separate committees 

Now a single Appropriations Committee in each house has jurisdiction 
over all expenditure requests, but considers them in subcommittees which 
report on them successively. Moreover, the subcommittees have such a 
measure of autonomy that in faa there is never an effective legislative op- 
portunity for viewing the prospective or actual total outgo until all the 
appropriation acts have been passed and the session is closed.’’* In the 
execution of the budget, in consequence, there is no over-all “master plan” 
to serve as a point of departure for governmental accounting 

The degree to which the budget and the individual appropriation 
should specify sums and purposes is perhaps the most controversial question 

For an csamplc of a more consislcnt pricncc of dual budgeting, see Morstcin Mirx, 
Fritz, ‘Gcrrmn\ m Anderson, William, cd. Local Govetnment tn Europe, p 260 ff , 296 
New York Appleton, 1939 
M^gStat 1224 

®'^Thc annual "budget review,” issued by die Budget Bureau upon the beginning of the 
new fiscal year, gives the essential data, including up to date forecasts revised in the light o£ 
later developments but this, of course, follows legislative action 
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of all. Presumably, while the estimates must present much detail, the ap- 
propriation acts ought to allow considerable flexibility for administrativt 
disci etion in uidet to meet dtanges in cunditiuns As will be danunsttatci’ 
later,®* efforts to tie administrative hands by extremes of budgetary speci 
fication have proved unproductive and even onerous The length of tim( 
from the administrative development of estimates until expenditures are 
actually made is a virtual guarantee that alterations in the original planning 
will be required. With respect to new programs particularly, a delicate 
balance has to be worked out in executive-congressional relationships be- 
tween the need for furnishing as much detail as can fairly be foreseen and 
the later reappraisal if the estimates prove insufficient or wrongly projected. 

Traditionally also there are areas of national-defense activity and diplo- 
matic and domestic intelligence where claims of secrecy m the use of funds 
have an important bearing on the degree of specification Emergency ap- 
propriations for relief purposes durmg the depression of the 1930’s have 
mtroduced another area where lump sum appropriations have been justified. 
Here the grounds were those of flexibihty and urgent need for more speed 
and improvisation than the customary estimating procedure accomodates. 
In addition, the relative equilibrium of political strength between Congress 
and the chief executive has been an important factor in determining the 
degree of specification imposed by the legislature. 

The requirement of prior authorization is politically central. It can be 
disregarded by the executive branch only at its own peril Still, a century 
and a half of our history has shown that occasions present themselves when 
the risks have appeared to be warranted Wilmerding has brought together 
many instances to illustrate that our government has not been slow to rec- 
ognize the ancient maxim of public safety being the highest law, even when 
acted upon by the President on his personal initiative. 

To take a notable example, shortly after the outbreak of the Civil War, 
at a time when the allegiance of many federal officials was m question. 
President Lincoln directed the Secretary of the Treasury to advance two 
million dollars to private individuals of known loyalty to pay for such de- 
fense steps as might prove necessary. No disclosure of this move was made 
to the public or to Congress for over a year.” Perhaps the closest approach 
to a parallel in connection with World War II occurred in 1941 when 
fifty overaged destroyers were traded with Great Britain for sea and air 
bases without prior congressional authonzation. 

Discussion of the appropriating process has already made explicit the 
continuous nature of executive and congressional consideration of requests 
for funds. Nevertheless, any methodical administration of expenditures 
must make it possible from time to time to close the books on successive 

See hclow sec 5, “Audit ’ 

Wilmciding, Lucius, Jr, The Spending Powet, p 14, New Ha\en Yale University 

Press, 1943 
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stages of operations. The rule that appropriations are made for a single 
fiscal year is generally observed. However, it is subject to two classes of 
exceptions— permanent continuing appropriations and appropriations for 
specific projects to be completed regardless of time. 

The principal example of the former is the permanent indefinite appro- 
priation for interest on the pubhc debt. This is thought to be necessary to 
give the money markets adequate assurance on the pubhc credit Instances 
of the latter ate to be found in appropriations for pubhc works, although 
recent legislative usage calls for the appropriation of annual installments 
after authorization in fixed sums foi such projects has been made. 

Mention should also be made of the common habit of reappropriating 
unexpended balances — the exact amounts involved not being susceptible of 
ascertainment at the time of reappropriation. Coupled with the general 
rule that appropriations are available for a year or two after the close of the 
fiscal year to cover obligations incurred but not paid for during that year, 
this practice serves again to blur the definiteness and periodicity of appro- 
priations, Moreover, the general rule of making appropriations and con- 
sidering deficits and surpluses annually should not blind us to the essentially 
arbitrary nature of using any such fixed period of time 

Particularly when the budget is viewed more broadly as an instrument 
of national fiscal policy to be employed with conscious regard to its effects 
on the whole economy, the value of appraisals that would moie closely re- 
late to the span of business cycles of prosperity and depression becomes 
apparent. Similar questions arise in the peacetime amortization of the pub- 
hc debt accumulated in wartime. Much argument and speculation by 
economists and students of public finance has been devoted in recent years 
to attempts to work out feasible methods of implementing a more expansive 
conception of the budget 

Divergence Over Ultimate Ends. The shortcomings in meeting the 
formal requirements of a properly developed budget system, listed at the 
outset of this section, point up a more basic lesson than that involved in 
the failure of individuals to understand the goals of the system There is 
divergence over the ultimate ends to be served as well The run of legis 
lative responses to the play of economic and social forces is different, at 
least on particulars, from the executive response 

The aims of provincial pressures are apt to find expression in legislative 
hmitations on appropriations Lacking a reconciliation of these localized 
impulses at the stage of formulation of the budget, the processes of com- 
promise implicit in the final passage of appropriation acts and their approval 
by the President are piecemeal processes. They override formal require 
ments. So also do the institutional jealousies that lead Congress to prefer 
an atomistic organization of the executive branch, and to be unsympathetic 
to administrative mechanisms for the integration of policy In the rudi 
mentary and inconsistent resolution of the conflicting cl.ums of legislative 
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control and executive management,^ the basis for orderly fiscal adminis- 
tration IS the surest victim. 

Fund Control. Responsibility for carrying out congressional directives 
in the expenditure process is fixed by means of the accounting system. The 
federal accountmg machinery in the fiscal year of 1945, for example, had 
to be geared to keep track of no less than 332,426,649 government checks 
paid by the Treasurer of the United States.^^ In the maintenance of this 
system the Treasury, the Budget Bureau, the spending agencies and the 
General Accounting Office all share in important ways — a fact that of itself 
underlines the need for effective correlation. 

Its first element is fund control. This is the treatment of each item of 
appropriation, including many of the appropriation limitations, as a sepa- 
rate fund account, to be credited with the amount of the grant and charged 
with the expenditures applicable to it. As to limitations, if the Department 
of the Interior, for instance, is appropriated a sum with the stipulation 
that no more than a stated amount or percentage may be expended witliin 
the District of Columbia, the limitation can readily be set up as another 
account. But if the appropriation is to one of the department’s bureaus 
like the Geological Survey, while the limitation is applicable to the total 
amount for the department, control is not so easy. Overlapping provisos and 
limitations indefinite in amount, indeed, make it impractical to carry fund 
control to its logical conclusion. 

Establishment of fund accounts is done on the books of the Treasury for 
all appropiiations, and in each agency for the appropriations made to it 
On requisition by these agencies, advances chargeable to their appropriations 
are made to the chief disbursing officer of the Treasury or one of his agents. 
The former maintains a series of checking accounts with the Treasurer of 
the United States The Treasurer in turn acts as a bank for payments and 
deposits The chief disbursing officer and his agents issue checks against 
vouchers properly certified by the spending agency so long as there is a 
credit balance in the applicable account In this manner fund control pre- 
vents an overdrawing of appropriations 

Allotment Fund control by itself is a contiol ot the flow at the nozzle. 
It does not prevent the creation ot obligations that will produce pressures— 
overwhelming pressuits, as abundant experience testifies — for deficiency 
appropriations To forestall diesc pressures and assure that administration 
will keep within the fiscal bounds originally fixed, control is reinforced by 
allotments and apportionments as tss'o supplementary devices of account- 
ability. A third device — centrally administered personnel ceilings — ^has lately 
been introduced into federal management as an additional control over a 

Cf. Smith, loc cit above m note 27 

Annual Repoft of the Sectelaty of the Treasury for the Fiscal Year Ended fune 30, 1945, 
p 124, Washington, 1946 This is ten times the annual rate for the jears immediately prior to 
1933 



604 


FISCAL ACCOUNTABaiTY 


troublesome area. A scheme of financial reporting is the mechamsm for 
bringing about a correlation of these devices. 

Within the range of activities comprehended by a single appropriation 
account, the agency's work program is divided up in fiscal terms by means 
of allotments. Subdivision can be carried to any desired degree of detail 
and agency practice varies considerably. Allotments are ordinarily made 
to each of the component organizational units of the agency, down to a 
given level. In some circumstances they can also be made for the several 
projects to be carried on by such a unit, as for categories of loans or grants- 
in-a.d, for example They set the limits within which the unit is author- 
ized to proceed in drawing on appropriated funds 

The importance of allotments differs m proportion to the scope of ad- 
ministrative discretion vested in the agency; it varies also with the size of 
the sum in the appropriation account Specific appropriations leave less 
room for allotments; Lmp sums arc meaningless without them. For pur- 
poses of the financial accountability of the agency, allotments are essentially 
a safeguard against the overobhgation of appropriations that might occur 
because a number of hands are teaching mto the same pocket at once. 

Appoitonmenti. Apportionments are designed to prevent these hands 
from reaching too deeply too soon, with the result that all of the year’s 
funds are gone before all of the year’s work is done. In the federal govern- 
ment, the control of apportionments— quarterly amounts into which the 
annual appropriation must be divided in advance, and which set limits to 
the agency's spending during the quarter under each appropriation heading 
—IS vested in the Budget Bureau. The requirement of apportionments was 
orginallv imposed under the antideficiency legislation of 1905-1906,^" but 
lapsed in innocuous desuetude until the authority was centralized in the 
Budget Bureau by Executive Order No 6166 of June 10, 1933 

A classic example of the evil the aa was designed to combat occurred 
late in 1879, when the Postmaster General asked Congress for an additional 
sum of $2 million to supplement the appropriation of $5,900,000 for inland 
mail transportation on the “star routes ’’ There had been no cut in his 
original estimate; the deficiency was needed to cover commitments, the 
department having let contracts requiring expenditure at a rate that would 
exhaust the appropriation by April When called to explain, the Postmaster 
General replied that the department had not overexpended its appropriation 
and would not do so If the deficiency were not forthcoming, the contracts 
would be annulled and the carriage of mails stopped. The country might be 
inconvenienced, but congressional authorizations would not be exceeded 
The apportioning process is no mere matter of dividing by four. Areas 
of expansion and contraction in the agency’s operations must be continu- 
ously reviewed To this extent the jusufication process must be repeated 

^afstat 4B 

See Wilmcrding op at ibovc m note 39, pp 137»140 
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in outline in order to project the agency’s needs more realistically and with 
closer precision against the current record of performance. Apportionments 
may be reconsidered within the quarter as particular needs arise. On the 
other hand, the Budget Bureau may go further to protect the government 
against overobligation or to keep in the Treasury funds that appear to be 
in excess of actual requirements for the developing program of an agency 
by establishing reserves against appropriations which are withheld from 
apportionment altogether. 

This was done on a fairly large scale shortly after V-J Day, before 
Congress p.issed the Appropriation Redsion Act'" to recapture unused war 
authorizations. Of course, the Budget Bureau’s exercise of this power may 
raise delicate problems in executive-legislative relationships, especially if the 
agency has strong support in Congress. Who is the bureau to say that the 
agency may not spend what the agency wants to spend and Congress has 
authorized it to spend, just because it takes a different view of the actual 
sum required to meet the legislatively approved need? Statutory recogni- 
tion of the power to establish reserves has come forth only quite recently.'*'' 

Financial Reporting. In connection with control over apportionments, 
and in order to provide the Treasury with current information on the 
status of obligations as well as expenditures, specific reporting machinery 
is needed. To this end the Budget Bureau and the Treasury through joint 
action have of late elaborated a financial reporting system, applicable to 
all federal agencies and government corporations. Authority for this re- 
form was supplied in Executive Order No. 8512 of August 13, 1940. 

Perhaps the most important innovation has been the institution of a 
monthly report from the operating establishments on the status of each of 
their appropriations, showing unobligated balances and unpaid obligations. 
The monthly status reports are a substantial help in backing up the appor- 
tionment procedure. They sound a warning signal when the rate of spend- 
ing and obligating threatens to run away from the assumptions on which 
the apportionments are based. Moreover, the monthly status reports afford 
another means of comparing actual expenditures with agency estimates 
for the next fiscal year up to the very time that the projected executive 
budget is placed before the President. 

Personnel Ceilings. A final means of control was recently established 
when Congress singled out the field of federal personnel for special bud- 
getary control. The War Overtime Pay Act of 1943'*° charged the Budget 
Bureau with the duty of determining, from quarter to quarter and agency 
by agency, the number of employees necessary “for the proper and efficient 
exercise’’ of the functions of the executive branch. The quarterly determina- 

Act o£ February 18, 1946; 60 Stat. 6, 

45 Sec. 607 of the Federal Employees Pay Act of June 30, 1945; 59 Slat. 295. 

«57 Stat. 75. 
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tions must be reported to Congress. These provisions of the Overtime Pay 
Act have been made permanent legislation.*^ 

In order to turn determinations of such character to constructive use, 
they must be paralleled by a program of concrete suggestions for manage- 
ment improvement This draws attention once more to the statutory assign 
ment of the Budget Bureau to strengthen the general organivation and the 
operating methods of the executive branch Without faciliaes for the con- 
duct of administrative studies as envisaged by the Budget and Accounting 
Act, the bureau would be as ill<quipped to set personnel ceilings as to 
review estimates of expenditures. 

5. Addit 

Pttbhc Finance and Repiesentatwe Government. Since the seventeenth 
century it has been an article of faith among English-speaking peoples that 
legislative control of the purse-strings is the best practical guarantee of the 
maintenance of representative government The taming of royal power in 
England was an institutional achievement of the legislature Fiscal suprem 
acy, buttressed by the twin rights to refuse to levy taxes and to refuse to 
appropriate their proceeds when levied as approved, was an important in 
strument in the legislature’s success From this example, the American 
colonists drew their basic lesson. 

Colonial legislatures could not control their appointed governors them 
selves But the lawmaking bodies used their powers over the sources and 
uses of funds to express their dissatisfaction with the agents and policies 
of the home government Frequently they elected their own treasurers m 
order to ensure the sympathetic administration of their financial instructions 

The prestige of legislatures was high when the American Constitution 
was adopted The colonists, on the basis of their experience, had reason 
to distrust every kind of executive authority. Little wonder, then, that the 
framers of the Constitution put the ultimate authority over public finances 
squarely in the hands of the lawmakers, and allotted to the more popular 
chamber— the House of Representatives — the prerogative of introducing tax 
bills To this day, in no field has Congress made less use of statutory dele 
gation, and kept the detailed exercise of its power more jealously to itself, 
than in the field of taxation. 

Expenditure Control tn England Legislative control of actual expendi- 
tures after appropriations have been voted— keeping the spending of money 
within the scope of the grants authorized, checking the observance of limita 
tions, and analyzing and appraising the results obtained— has proved to be 
quite another matter. This was true in England also for a long time There, 
however, the unification of the political authority of both the executive and 
the legislative branches by means of cabinet government had become so well 

*‘i See 607 of the Federal Employees Pay Aet of 1945, al iboie in note 45 See also the 
Federal employees Pay Act of 1946, Public Law No 390, 79th Cong 2d Scss 
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established by the middle of the last century that a mutuality of interest 
developed in an external, independent audit of all financial transactions. 
This was provided for by the Exchequer and Audit Departments Act of 
1866 .^® 

Under the law the position of Comptroller and Auditor General was 
created, an office to be held “during good behavior”— that is, on permanent 
tenure. With the help of a modest but expert staff, the incumbent annually 
examines the accounts of the Treasury and the other departments. He 
goes into such detail as he finds necessary in view of the internal administra- 
tive checks in operation. He ascertains whether expenditures have been 
kept within parliamentary appropriations, and whether Treasury directions 
have been followed. 

The Comptroller and Auditor General reports his findings to the Com- 
mittee on Public Accounts of the House of Commons, whose chairman is 
a member of the legislative opposition. The committee first holds searching 
hearings over these reports, attended by the Comptroller and Auditor Gen- 
eral and by representatives of the Treasury and the departments affected. 
Subsequently the committee reports its appraisal and the supporting data to 
the House of Commons. In case of legislative criticism, the Treasury must 
alter its practice or defend it publicly. Where expenditures in excess of 
appropriations have been made fay a department, the Treasury must give its 
sanction by authorizing transfers of funds insofar as that is permissible; if it 
is not, the Treasury must secure a ratification from the House of Commons 
in the form of a supplementary appropriation. If neither course prevails, 
the departmental accounting officer is held personally liable. 

Under this system there is public assurance that financial policies and 
procedures will stand disinterested scrutiny, without calling in question 
the major substantive decisions for which the government assumes political 
responsibility. A roughly similar result is aimed at under modern practice 
by the independent audit of private corporations whose securities are pub- 
licly traded, in line with requirements of the stock exchanges and of the 
Securities and Exchange Commission. However, the position of minority 
investors in relation to corporate management is obviously much weaker 
than that of the House of Commons. As a result the degree of disclosure to 
them — and the corresponding influence of possible publicity on corporate 
practices — is distinctly sm.dler. 

Beginnings of Expenditure Control in the United States. The separation 
of powers embodied in American government has so far precluded any such 
amicably efficacious arrangement for legislative control of public expendi- 
tures as we find in England. Once the appropriation acts have been passed, 
the use of funds is in administrative hands. To be sure, the process of ad- 
ministrative spending is one in which individual legislators often share as 


48 29 & 30 Viet., ch. 39. 
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they pursue particular interests such as an allocation for public works or 
the location of a field installation.^® Yet no full-fledged audit brings back 
to the lawmaking body an independent review of what has transpired. 

No specific machinery exists by which the legislature can systematically 
hold offiaals accountable for their expenditures. Beset with divided counsel 
and conflicting interests among its own membership, preoccupied most of 
the time with other matters, virtually paralyzed by the enormous mass of 
Its business, and confronted with a chief executive who does not depend 
on Its pleasure for office. Congress has delegated or left unexercised nearly 
all of Its authority in expenditure control For the most part it confines itself 
to taking into account m succeeding appropriations what it has learned — 
however imperfectly— about the use of the last. 

This does not mean, of course, that we lack in the United States a system 
of expenditure control and fiscal accountability Its roots run back through 
time to the revolutionary governments preceding the adoption of the Ameri- 
can Constitution. From 1789 to 1921 Congress relied on two main devices 
of surveillance, supplemented occasionally by committee investigations. 
These were; (1) the language of the appropriation acts; and (2) a set of 
internal checks within the executive branch. The descriptive language 
would set forth with more or less particularity the purposes of the individual 
appropriation. The internal administrative checks were designed to ensure 
that at each stage m the spending process a separate official was responsible 
for attesting the integrity of the transaction— too many officials in all, and 
too divergent m interests, to make collusion practicable 

Speafictiy of Appropnattons. Reliance on qualifying language to govern 
administrative spending led to the doctrme of specific appropriations The 
act of March 3, 1809, laid down the injunction, still in effect, that “the sums 
appropriated by law for each branch of expenditure in the several depart- 
ments shall be solely applied to the objects for which they are respectively 
appropriated, and to no other."” This was coupled with a policy and prac- 
tice of specifying objects of expenditure minutely. The development of 
excessive specificity was an inevitable outgrowth and in the end proved 
self-defeating. 

The earliest appropriation for the support of the government, in 1789, 
was simple enough. In one hundred twenty-three words it disposed of $639,- 
000 under four headings The amounts were derived from estimates fur- 
nished by the Secretary of the Treasury, Alexander Hamilton. A little expe 
nence in the method of deficiency requests to cover objects thought to have 
been already provided for soon showed that there was no necessary restric- 
tive connection between prior estimates of expenditure and the actual use 
made of available funds 

See above Ch 15, Legislative Control ” 

5® Rev. Stat, sec 3678, 31 U S C 628 The htstory of congressional efforts to control 
expendituies has been traced with insight and charm by Wilmerding, op. at above m note 39. 
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Under the sting of criticism from Gallatin and Jefferson, the Federalists 
gradually accepted a greater specification of objects. This was softened, how- 
ever, by a delegation of power to the President to authorize certain transfers 
between appropriation headings when Congress was not in session. As 
party control of the government shifted, so did the points of view. But the 
trend toward particularization continued. Nevertheless, within a generation 
theory and practice were no longer within speaking distance of each other. 

Appropriations were specified in the minutest detail. However, by means 
of transfers, the carrying forward of unexpended balances, and the incur- 
ring of obligations in anticipation of deficiency appropriations— all in the 
teeth of statutes designed to prevent these practices— funds were found for 
expenditures the departments wanted to make beyond the original appropria- 
tions. John Randolph in 1806 expressed the feeling of congressional helpless- 
ness when, though in opposition, he refused to try to reduce the naval ap- 
propriation for contingent expenses: “If we cannot restrain the expenditures 
of the Navy Department within the sum annually fixed, after giving as 
much as is asked for, is it not the idlest thing to attempt to restrain them 
by giving less.?"®^ We may also think of the anecdote related by Henry 
Clay in 1819 to show how institutional frustration turned into individual 
cynicism:'® 

Some years ago it had been the custom, now abolished, to use in this 
House a beverage in lieu of water for those members who preferred it. 

A member of the House said he was not in the habit of using this sort 
of substitute for one of nature’s greatest and purest bounties, but would 
prefer something stronger. The officers of the House said they should be 
glad to gratify him, but did not know how they could with propriety pay 
for it out of the contingent fund. Why, said the member, under what 
head of appropriation do you pay for this syrup for the use of the mem- 
bers? Under the head of stationery, the officer said. Well, replied the 
member, put down a little grog under the head of fuel, and let me 
have it. 

By the latter part of the nineteenth century. Congress had come to ap- 
preciate fully the realities of the situation. It often appropriated deliberately 
less money than was known to be required, with the expectation of provid- 
ing the remainder in deficiency bills later. In even-numbered years the 
legislature was tempted to take advantage of this technique to make a show 
of economy. It was not until the beginning of genuine budgetary practice 
under the Budget and Accounting Act of 1921 that the conduct of federal 
administration was freed from the irrationalities of such coercive deficiencies. 

Administrative Checks. The internal checks that were devised also 
showed themselves unsatisfactory. The Treasury Department Act of 1789 
established under the Secretary of the Treasury a comptroller, a treasurer, 
an auditor, and a register-keeping officer. According to the underlying theory, 


Annals oj Congress, Vol. 15, p. 1000: Wilmerding, op. eit. above in note 39, p. 65. 
Annals of Congress, Vol. 33, p. 456; WUmerding, op. cit. above in note 39, p. 82. 
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when Congress had passed an appropriation for the use of a particular 
department the Secretary of the Treasury drew a “warrant,” and the comp- 
troller countersigned it This established an appropriation credit with the 
treasurer, which the register-keeping officer recorded. Thereafter, until the 
credit was exhausted, the Secretary of the Treasury, on request of the de- 
partment, would issue further warrants m favor of particular payees, which 
the treasurer would pay upon countersignature by the comptroller 

The request might take the form of a voucher for materials received or 
services performed, if so, it had first to be examined and approved — or 
‘settled” — by the auditor and the comptroller Commonly, however, the pay 
ment was an advance of funds to a departmental agent— or disbursing oih 
cer— who then proceeded to pay vouchers approved in the department Be 
cause of the particularity of appropriations, disbursing officers usually held 
advances under several separate appropriation headings Many of these 
officers, especially in the revenue and postal services, were also collectors of 
public funds For both these reasons they were fiequently in a position, it 
their advances under a particular heading were evhausted, to borrow tem- 
porarily from another to meet the need for an immediate payment 

The disbursing officers were accountable to the auditor, and furnished 
him pel iodic reports listing their collections and advances, and their pay 
raents supported by paid vouchers If the auditor disallowed a payment as 
unauthorized under the appropriation charged and the comptroller sustained 
him, the disbursing officer was personally liable If he could not clear the 
disallow ance by supplying further information, by charging the expenditure 
to another appropriation, by recovering the money from the payee, or by 
securing a relief act from Congress, he was bound to pay it himself If he 
defaulted, the comptroller — ^later the Solicitor, and now the Department of 
Justice — was charged with the duty of collecting the debt 

Some experience with the latitude of personal responsibility of disbursing 
officers led to the requirement that they be bonded This requirement has 
lately been extended to the certifying officers, who approve vouchers,”'’ in 
view of the mechanized and ministerial nature of the disbursing officers' 
duties under modern conditions Moreover, as a part of their operating 
routine the departments and bureaus developed their own internal checks 
on the accounts of their disbursing officers before transmittal to the Treas 
ury The settled accounts went to the Treasury, and remained there In 
theory, an analysis of them, togethei with the warrants issued directly, w ould 
have made it possible to determine, as of any given date, the status and uses 
of an appropriation In fact, however, such information was never assem 
bled in time to serve any comprehensive budgetary or reporting purpose 
Delay and Laxity Some frailties of this system are plain, of which the 
chief was its delays. As a critic remarked, the system was “the most admir- 

Act of December 29, IMl 55 5tat 875 
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able contrivance that the mind of man ever conceived to put down the sums 
claimed by public creditors to the smallest figures, and then to postpone to the 
latest possible moment the payment of what has at last been acknowledged 
due.”'* However, First Comptroller Elisha Whittlesey, when asked by Sec- 
retary of the Treasury Guthrie in 1854 to report improvements, responded 
in the sentiment that sustained the system through the nineteenth century: 
“The law organizing the Treasury Department . . . was framed by very wise 
men, who took a deep interest in the welfare and prosperity of the country. 
The system is based on checks to guard against dishonesty and fraud, and 
it has worked admirably. The Treasury Department is as pure and free 
from the perpetration of fraud as it was the day it went into operation. . . . 
The system, in my opinion, cannot be bettered, and operates as harmoniously 
and beautifully now, as it did sixty-five years ago.”" 

In theory, the chain of fiscal accountability began with an appropriation. 
But in the old days Congress was not— as it is now— in virtually continuous 
session; distances were great, and conununications uncertain and slow. Just 
as the specification of appropriations annulled its purpose by its rigidity in 
the face of unforeseeable changes in conditions and needs, so the administra- 
tive checks and balances turned into impediments when they prevented 
payments that had to be made within a time limit to serve their end— food 
and forage for troops and animals on a western expedition, provisions for 
vessels about to sail, payment to France for the Louisiana Purchase, for ex- 
ample. The exigencies of government were at the paying, not the appro- 
priating, end of the chain. 

In an effort to meet the complaints about delays, the duties of the comp- 
troller and the auditor were splintered at an early date. By 1836 there were 
six auditors and two comptrollers; yet the tempo was not quickened. As an 
unavoidable result, the actual sequence of events was as likely as not to 
start with a payment by a disbursing officer, leaving the train of authorizing 
warrants and appropriations to follow along by way of ratification. When 
this was a common occurrence, it is understandable why promptness and 
exacting standards in the settlement of accounts were hard to obtain. 

Failure to secure dispatch and meticulous procedure, however, was dis- 
astrous to the Treasury's own accounting system. It could tell quickly 
enough what appropriations had been made, what advances had been issued, 
and what receipts had been reported. On the other hand, everything else 
was at large — what obligations had been incurred or were in prospect, at 
what rate advances would be spent, what payments and receipts were not 
yet reported, what reported payments would be disallowed. All of this had 
to wait on paperwork that would spread over the ensuing years. On this 
footing of sand the Secretary of the Treasury reported annually to Con- 

Renick, Edward I., “Control of National Expenditures,” Politied Science Quortetiy, 1891| 
Vd. 6, p. 2^8. 

56 Annual Report oi the Firtf C omptrollcr, 1854, pp. in3'104. 
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grcss on the state of federal finances. It was an inescapable consequence that 
Congress could bring only a dusty vision to the business of taxing, bor- 
rowing, and appropriating. 

Path of Reform. Modern efiorts to reform the system began with the 
Dockery Act of 1894," the collaborative work of Secretary of the Treasury 
Foster and a congressional commission, aided by outside experts. It clarified 
the jurisdiction of the auditors, and strengthened their supervision over dis- 
bursing officers as well as over the issuance of departmental requisitions for 
advances. The law consolidated the comptrollers into one, as in the insti- 
tutional beginning, tvith appellate authority over the auditors. It made it 
the comptroller’s duty to render advance decisions on request from depart- 
ment heads or disbursing officers, and gave him power to prescribe the 
forms of keeping and rendering all public accounts. Finally, the new legis- 
lation centralized all bookkeeping in the Treasury in a reorganized Divi- 
sion of Warrants, Estimates and Appropriations — displacing this kind of 
work of the register-keeping officer and the auditors. 

Under the dispensation of 1894, the comptroller’s main function was to 
provide a uniform construction of the appropriation laws, conclusive and 
binding upon all the departments. There had been earlier conflict over the 
finality of determinations by department heads when challenged by the 
comptroller, as happened on occasion. The Dockery Act did not touch this 
ambiguity, which entered the picture especially whenever the comptroller 
asked the Attorney General to collect by suit a payment disallowed on a 
construction of the law by the comptroller that the Attorney General dis- 
agreed with.” As to the comptroller’s status, although he and the auditors 
were subordinates of the Secretary of the Treasury, the spoils system — as 
a rule with relatively few exceptions— yielded far enough to keep them in 
office with successive changes in the political control of the govern- 
ment. Of course, like other bureau chiefs, they were ordinarily patronage 
appointees in the earlier period. 

It was at this stage of development that the movement leading to the 
passage of the Budget and Accounting Act of 1921 overtook the accounting 
system of the government. It was by then a system that imposed on each 
individual disbursing officer a tiresomely detailed and long drawn-out ac- 
countability to Treasury officials for every payment made, applying the test 
of statutory authorization only, and seemingly unconcerned with administra- 
tive results achieved or operating standards applied. It put almost no organi- 
zational responsibility on the departments and bureaus for the effective 
handling of their fiscal affairs. This was the more serious because, until 

®®Act of July 31, 1894; 28 Stat. 162, 205. For the report of the Dockery Commission 
and the debate in the House of Representativw, see Congmsione! Rteonf, Vol. 26, pp. 4297- 
4307, 4335-4354. 

®7See Mansfield, Harvey C., TAe ComptroUfr General, ch. 4, New Haven: Yale Uni- 
versity Press, 1939. 
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the recent emergence of departmental management in a fairly inclusive 
sense, all the bureaus were nearly autonomous operating entities. 

Equally important, the accounting system left the Treasury, as the cen- 
tral fiscal agency of the government, and a fortiori also Congress, without 
any adequate current and comprehensive conception of the over-all finan- 
cial situation. Except for occasional and sporadic legislative intervention, 
the system reserved for the executive branch all administrative determina- 
tions as to how and whether congressional mandates attached to appropria- 
tions were observed. While this would have been a proper arrangement if 
bolstered by some kind of subsequent review, there was actually no provi- 
sion whatever for securing to Congress the benefits of an independent 
inquiry and opinion on such matters. True, these are hindsight judgments. 
In the light of contemporary opinion, and in the absence of the financial 
strains under which European governments operated, the system was not 
viewed with any marked dissatisfaction in the country. 

Formation of the General Accounting Office. The Budget and Account- 
ing Act of 1921 made two important changes in the scheme of financial 
accountability, one of them fundamental. First, it rolled together into a 
single establishment the combined functions, personnel, and records of the 
former comptroller and the six auditors, without modifying substantially the 
definitions of basic powers and duties as these had developed over the years. 
This new establishment was the General Accounting Office, under a single 
head— the Comptroller General. Second, the act described the General Ac- 
counting Office as "independent of the executive departments.” This theory 
was reinforced by the stipulation that the functions of the General Account- 
ing Office be performed “without direction from any other officer." As a 
tangible institutional guarantee of independence, the act gave the Comp- 
troller General a fifteen-year term of office, making him irremovable except 
by joint resolution of Congress for cause and after hearing. 

Adoption by Congress of Title III of the Budget and Accounting Act, 
containing these changes, was not preceded by any real debate of its provi- 
sions, except for the question of the Comptroller General’s tenure. The 
fifteen-year term was a compromise between the views of the House leader- 
ship intent upon an indefinite term— “during good behavior”— and the Sen- 
ators who wanted one of seven years. The House also talked of vesting 
the appointment in Congress. However, it was deterred by the argument 
that, since one Congress could not bind the next, a maximum term of only 
two years could be assured that way. 

Before the bill finally passed there was an unsuccessful move to hand 
the power of appointment to the Supreme Court. Although emphatically 
in favor of the reform measure. President Wilson in 1920 vetoed the bill as 
originally passed. He protested that the restriction on his removal power 
was unconstitutional— a question the legislative arrangement was designed 
to avoid. But when the law was repassed the next year with only a slight 
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and hardly consequential change, President Harding accepted it. The cpn- 
stitutional point is likely to remain moot 

When voting on the law, few members of Congress realized that the 
establishment of an independent General Accounting Office was simply 
creating a separation of powers within the administrative structure as com- 
plete and thorough as that prevailing m the constitutional system. This took 
the place of the former division of labor that afforded internal checks in an 
administration ultimately responsible to the Piesident The proponents of 
the new scheme, experts and Congressmen alike, had talked of the need for 
an “independent” audit on behalf of Congress— and frequently invoked the 
English example in complete misunderstanding of its most basic features. 
What the act in fact did was to institute an independent administrative 
control over expenditures, exercised from the standpoint of their legality 
Contiol Veiius Audit The distmction is basic The important power of 
the Comptroller General, as of the comptroller before him, is to “settle” 
accounts Settlement has always meant, as Wilmerding puts it, “the final 
administrative determination ot the balances due to or from the United 
States on accounts between itself and its debtors and creditors.””® An audit, 
on the other hand, is “an examination made on behalf of a principal of the 
transactions of an agent as recorded in an account " The Comptroller Gen- 
eral conducts an examination of the payments made by admmistrative offi- 
cers, not on behalf of Congress but as an incident to the exercise of his 
power as a principal to settle accounts He also determines the amounts to 
be paid on claims submitted to his office for direct setdement. No one 
makes an audit report to Congress of the amounts finally allowed as charges 
against appropriations, and the Comptroller General would be the last per- 
son suitable to do so, since he himself makes the determinations that would 
be reviewed in such an audit 

The effects of this confusion of audit and control are apparent in two 
directions — on accountability to the legislature, and on the conduct of ad- 
ministration On the legislative side, the existence of the Comptroller Gen- 
eral has gnen Congress a comforting and illusory sense of security After 
all, somebody is looking after the matter, and nothing more needs to be 
done This conclusion would be wari anted only on the supposition that the 
Comptroller General is infallible In fact, after one hundred sixty years. 
Congress still has no regular and comprehensive means of knowing how far 
Its fiscal mandates and limitations are being observed 

By the same token, the legislature has set up no machinery in the nature 
of a public-accounts committee to provide an orderly instrument for making 
use of pertinent information for control purposes. In 1920 the Senate, and 

5® See Mansfield, op at above m noCc 57, cb 3 
Op cit abo\c in note 39, p 259 For a convincing’ development of this point, sec 
ibid lH 12 
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m 1927 the House, adopted resolutions consolidating their several previous 
committees on appropriations in the executive departments into one each. 
The evidence is Jeai, however, that both committees have been gencially 
inactive in the area of fiscal accountability — rather completely so m the Sen- 
ate, and in the House confined to occasional investigations of specific com 
plaints A lawmaking body needs staff assistance in so intricate a field as 
financial control While this general proposition has been gaming some ac 
ceptance in connection with the legislative consideration of the budget, it 
has made little headss ay as applied to control based on audit. 

In the conduct of public management, the strictures imposed by the 
separation of powers within the administrative structure have been produc- 
tive of much controversy This was true particularly under the regime of 
Comptroller General McCarl that spanned most of the period from 1921 
until World War II The policy of the General Accounting Office dictated 
expansion The scope of its review widened considerably Inaeasingly it 
substituted its dctcrmin itions for those of operating officials on questions of 
fact as well as of law involved in ruling on the availabilitv of appropriations 
The adoption of rules and forms was designed to bring to the General 
Accounting Office a much greater proportion of the immense mass of under- 
lying data on which its determinations are based Moreover, the depart 
ments were urged— -and legislation was unsuccessfully sought to compel 
them— to submit their vouchers for preaudit in advance of payment This 
invitation was accepted in only a very small proportion of the total volume 
of transactions 

The immediate consequences of all these policies were to draw attention 
to arguments o\ei jurisdiction and to paperwork about details handled at a 
point too remote from their operating origin, to the detriment of good 
management It soon became apparent also that the Comptroller General’s 
independence left a good deal of room within the interstices of the law for 
the expression of view s on public policy m social and economic fields Such 
expressions did not necessarily comcide with prevailing attitudes in either 
the executive or the legislative branch The Comptroller General tangled 
early with Congress o\cr vetenns’ pasments, and later with the executive 
branch over the Tennessee Valley Authority'" and other New Deal measures 

Sajegimding Opeiational Responsibility One byproduct was no doubt 
a stimulus to the improvement of Treasury accounting®’ and the develop 
ment of departmental management in order to meet more effectively the 

large body of case law has been built up in this field Annual icrcments will be 
found in the publishi-d volumLs of the decisions of the ComptrollLr General 

®2 0n the relationship between the Comptroller General and government corporations in 
general, see above Ch 11, Government Corporations stc 3 Overhead Control of Cor 
porate Operations See also MtDiarmid Jc^n Goternment CorpoiaUons and Federal Funds 
Chicago University of Qncigo Press, 1938 

®®Sce Bartclt, Edwaid F, Accounting Procedures of the Untied States Govemmenti 
Chicago Public Administration Service, 1940 
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Comptroller General’s encroachments on operating discretion. In addition, 
his restrictive approach furnished a marked impetus to both the establish- 
ment of agencies and the organization of activities in corporate form out- 
side his purview A further method of mitigatmg his influence was the 
enactment of legislation specifically making the findings of particular agency 
heads on particular t) pes of questions conclusive on the Comptroller General. 
In this fashion the bulk of payments in World War II was made subject 
to his scrutiny only in very limited degrees or not at all On a direct test 
of the central issue he was expressly foreclosed from reviewing war-contract 
termination payments, except on the narrowest grounds, by the Contract 
Settlement Act of 1944 Here effective use was made in debate of the pros- 
pects of delay and of “unemployment by audit,” if the Comptroller General 
were permitted to question the bases of settlements previously arrived at.”* 
This prohmition operated to throw out baby and bath together — the scope 
of the audit would not reach beyond the settlement which represented the 
terminal point of a complex series of prior transactions. 

Recognizing the undesirability of the general state of affairs, and recap- 
turing some of the ground previously yielded to executive freedom of action. 
Congress undertook to push in a different direction in passing the Govern- 
ment Corporation Control Act of 1945 ‘ ’ Statutory precedents for this ven- 
ture existed in the instructions given the Comptroller General to audit, but 
not to settle, the accounts of the Shipping Bond and the Emergency Fleet 
Corporation after World War I, and also of the Tennessee Valley Authority 
under its basic statute of 1913 But Comptroller General McCarl had 
made these instructions instruments of controversy rather than of construc- 
ive innovation In addition to preventmg the establishment of new govern- 
ment corporations w'lthout express statutory sanction m the future, the 
Government Corporation Control Act directed the Comptroller General to 
conduct a commercial type of audit of each of the existing corporations to 
be considered permanent, giving due recognition to their needs for operating 
flexibility The results he is to report to Congress All corporate transac- 
tions were opened to his examination, but he was given no power to settle 
the accounts 

It IS too soon to appraise this experunent in ‘echniques of accountability 
Much will depend on the spunt in which the Comptrolle, General ap- 
proaches his task, and on the degree of cooperation he receives from public 
enterprises previously exempt and taught by experience to be suspicious of 
his activities On the first score, the Comptroller General's initial selection 
of an informed and outspoken critic of previous procedures to head the new 

See Kej , V O , The Rcconvenion Phase of Demobilization ’ Ammcan Polilical Saence 
Renew. 1944, Vol 38, p 1146 g 

59 Sat 597 Sec also above Ch 11, "Government Corporations,'' sec 3, "Overhead 
Control of Corporate Operations " 

«M8Stat 58 
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operation is a good omen. If copcration is forthcoming, the next test will 
be for Congress to show its statesmanship in the use of a new tool. If 
good results arc obtained, conceivably a model is indicated for eventual 
extension to the regular departments. 

Balance Sheet of Audit and Settlement of Accounts. From this review 
it is apparent that as matters stand the pattern of accountability for the use 
of public funds after they have been spent is exceedingly uneven, depending 
in part on the historical position of the individual agency and in part on 
its current favor with Congress. If the agency is in the old-line tradition, 
it must submit its vouchers for setdement, accompanied by elaborate sup- 
porting data from which the Comptroller General will draw his own con- 
clusions. Or, if— as in the case of veterans’ payments— Congress really wants 
its funds to get out to the payees promptly without haggling after the event, 
the vouchers will be submitted. However, they will be accompanied by cer- 
tificates of findings that shut out review in the absence of evidence of 
fraud. If the establishment in question is a corporation, its books must be 
open to examination, but no accounts will be submitted for settlement. 
In all three situations, accountability is as yet to the General Accounting 
Office, not to the legislature. 

Appraising the experience from 1921 to 1936, the President’s Committee 
on Administrative Management in 1937 proposed a reorganization of fiscal 
administration, based on the divorce of the Comptroller General’s audit and 
settlement powers'” and the establishment of accountability to Congress 
through a Joint Committee on Public Accounts. Under the House and 
Senate bills introduced to give effect to these recommendations, the control 
powers proper were variously assigned to the Treasury and the Budget 
Bureau. The Senate passed its bill, but the House bill was recommitted 
by a narrow vote in the aftermath of the defeat of the President’s plan for 
reconstructing the Supreme CourL The Reorganization Act of 1939 left 
the whole matter untouched. In the Reorganization Act of 1945, Congress 
made plain its intent to preclude any changes affecting the status of the 
General Accounting Office by means of the reorganization plans it author- 
ized the President to submit. 

However, the subject was reopened in the hearings held in 1945 by the 
Joint Committee on the Organization of Congress. The committee adopted 
several proposals specifically intended to strengthen fiscal control on the 
part of the legislature itself."" These propsals deal with both the budget 
process and the character of the Comptroller General’s audit functions. 
In certain ways they appear to represent a tour de force that could have 
dubious consequences. However, while some of the recommendations may 
prove excessively restrictive and to that extent not conducive to responsible 

See President's Committee on Administrative Management, Report with Special Studies, 
p. 15 ffu 49 139 ff., 173 {f., Washington; Government Printing Office, 1937. 

Op. cit. above in note 4, p. 18 
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financial management, others demonstrate a welcome tendency toward 
broadening the range of congressional information about the way appro- 
priations are being spent. Perhaps the most serious objection that may be 
raised to the proposals of the Joint Committee on the Organization of Con- 
gress is that they are on the whole rather heavy-handed — explained in part 
no doubt by the cumulative effect of legislative frustrations over a long 
period. Although some of the proposals have been referred to earlier in 
the particular context of our discussion, it may be convenient at this point 
to summarize them in the order in which they have been set forth by the 
committee. 

The first recommendation stipulates that, within the initial sixty days 
of each congressional session oi by April 15, the revenue and appropriations 
committees of both chambers by joint action submit to Congress a concur- 
rent resolution — not sent to the President for approval or veto — set- 
ting over-all receipts and expenditures for the coming fiscal year. If esti- 
mated revenue does not measure up to proposed expenditure, Congress by a 
"ecord vote must authorize a corresponding increase in the national debt. 
Should actual approprntions exceed the approved budget figure, each ap- 
propriation would be reduced by a uniform percentage, except those of a 
permanent nature, interest on the national debt, veterans’ pensions and 
benefits, trust expenditures, and debt retirement. 

The second recommendation provides that all appropriation bills be care- 
fully considered by the full Appropriations Committees of both chambers. 
In general, committee and subcommittee hearings aie to be held in public 
session. Printed hearings and repous on appropriation bills would have 
to be laid before each clumber at least three legislative days befoie their 
consideration on the floor. Hearings should be based on a uniform appro- 
priation classification. Each appropriation subcommittee is to have at its 
disposal four qualified staff assistants to serve both majority and minority 
members, and the committee otaff is to be supplied with modern accounting 
machinery and equipment. 

The third recommendation directs the Comptroller General to 'ubmit 
annually a “general service audit’’ of c.ieh federal agency. This would apply 
also to government torjsorations. The service audit is to furnish Congress 
with informal on on the gi-ncral financial operation of the agency or cor- 
poration and Its care in handling jsublic funds. 

The fourth recommendation lajs down the rule that all appropriations be 
m definite amounts. The custom of reappiopnatmg unexpended balances is 
to be discontinued, except for public works carried out over longer periods. 
Transfer of funds between federal agencies is to cease. All “regular” agen- 
cies are to follow a uniform practice of returning income from sales or 
services to the Treasury Dcpirtmcnt. 

The fifth and last recommendation aims to abolish the usage of attach- 
ing substantive legislation to appropriation bills. Congressional rules should 
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be tightened to prevent amendments offered as “economy limitations” which 
actually propose legislative changes. The Comptroller General is to survey 
limitations on appropriation bills to identify those which require more 
money to carry out than they save. Both Appropriations Committees are re- 
quested to study ways and means of limiting any increase in permanent 
appropriations. 

The implications of these proposals for the budget process have been 
indicated in a preceding section.®* Here we can confine ourselves to sug- 
gesting the possibilities of sounder fiscal control that open up in the perspec- 
tive of the two recommendations in which the Joint Commitee on the 
Organization of Congress has attempted to redefine parts of the Comp- 
troller General’s mandate. Both proposals are relevant not only from the 
angle of their specific content but also as expressions of a desire for a re- 
orientation in the outlook of the General Accounting Office. 

The committee declared that the General Accounting Office has “un- 
doubtedly served a valued purpose in carefully checking all government 
expenditures to see that they come within the law and that amounts claimed 
are due.”’" This work is to go on. In addition, however, the Comptroller 
General should present to the legislature “service audits” tliat would 
“include reports on the administrative performance and broad operations 
of the agency, together with information that will enable Congress to 
determine whether public funds are being carelessly, extravagantly, or 
loosely administered and spent.’”' This kind of audit— the committee makes 
plain— would have to be different from “the present detailed audit of items” 
that “does not reveal the general condition of the agency’s operation.”'' 

We may conjecture that true service audits adjudging “the administrative 
performance anti broad operations” of an agency or government corporation 
could be attempted only upon substantial increases in tbe staff of tlie Comp- 
troller General. In fact, staff needs for diis purpose are quite different in 
character from those hitherto met in his recruitment policy. The kind of 
staff that would have to be built up in the General Accounting Office has 
in the past rather found its place in high-grade departmental management 
offices or in the Administrative Management Division of tlie Bureau of the 
Budget. Much of the work of the Administrative Management Division, 
indeed, has tended to come close to the purposes of the service audits en- 
visaged by the committee. We could imagine a fruitful collaboration in this 
area between the General Accounting Office and the Bureau of the Budget. 
Such arrangement would at the same time prevent unnecessary duplication 
of effort— a duplication which literal execution of the committee proposal 
would make inevitable. 

See above see. 2, “Justification/' 

Op. a'/, above in note 4, p. 22. 
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Unfortunately, the proposals of the Joint Committee on the Organization 
of Congress stress the Comptroller General’s audit functions without simul- 
taneously taking him correspondingly out of the administrative process, 
His settlement duties, as we noted, are not to be modified or shifted to an- 
other place in the pattern of fiscal control. These duties alone represent a 
business of enormous proportions. The Comptroller General’s annual report 
for 1945 recorded a backlog of 487,532,636 checks in unreconciled depository 
accounts, as against 224,658,308 at the beginning of the fiscal year; accounts 
containing 153,286,172 checks were reconciled, while 416,160,500 paid checks 
were reccived.^^ When we consider the volume of such transactions it should 
become clear that heavier accent on activities more closely related to auditing 
may in the end merely produce intensified conflict of purposes in the 
operations of the General Accounting Office. Moreover, the proposals do 
not bring significantly nearer any real working integration of the audit 
function with the exercise of congressional oversight and control; for this 
purpose a mechanism such as a legislative committee on public accounts 
to whom the Comptroller General could regularly report is indispensable. 

Looking at the “administrative performance” of an agency in its entirety 
would be a new experience for the General Accounting Office. Shift of 
attention in this direction may be an important step toward effective general 
auditing and comprehensive reporting to Congress. The same impulse may 
be generated in the other assignment that the committee has in mind for the 
Comptroller General. Scrutiny of limitations on appropriation bills to 
determine those which appear to entail disproportionate cost is likely to be 
an antidote to his traditional preoccupation with the enforcement of limita- 
tions. The very admission of the committee that so-called economy limita- 
tions may be “extravagant”^"* is a highly suggestive gesture. Many of the 
economy limitations have accomplished little, but pose exasperating problems 
to those responsible for sound administrative management. 

The immediate fate of the specific fiscal proposals of the joint committee 
is of less importance for our purposes than their significance as indications 
of a trend. The necessary compromises with the legi.slative expediencies 
of the moment, and the uncertainties attending any predictions as to how 
a charter of new institutional arrangemenfs will work out in practice, com- 
bine to postpone final judgments. It is plain that neither the joint com- 
mittee nor its parent Congress was in a mood for revolutionary departures; 
and equally plain that the separation of powers sharply limits the range of 
available innovations. But the evident concern for practical improvements 
in financial accountability is a wholesome sign in a government that has 
grown to new stature and assumed a scale of public responsibilities only 
dimly foreshadowed when the Budget and Accounting Act was passed. 

IS Washington, 1946, p. 26. 

Op. cii. above in note 4, p. 23. 
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The Legislative Reorganization Act of 1946 was passed in the shadow 
of impending congressional elections and in the rush of adjournment to the 
first long vacation the members of Congress have granted themselves for 
several years. The act carried through in modified form a good share of 
the joint committee’s fiscal recommendations. It sanctioned the requirement 
that the legislative branch, hy concurrent resolution, annually determine an 
over-all limit on appropriations for the year, and express the sense of 
Congress that the public debt should be increased if this amount exceeds 
anticipated receipts. The harsh method of policing legislative budget ceil- 
ings— uniform percentage cuts if acmal appropriations should run higher 
than the fixed total— was eliminated, however, and no substitute for it was 
agreed upon. Passage of the concurrent resolution, and its effect if passed, 
remained in the discretion of Congress in each succeeding fiscal year. 

Practically all features of the second, fourth and fifth recommendations of 
the joint committee, outlined above, were adopted. In place of the annual 
"general service audit” contemplated in the third proposal, the Comptroller 
General was directed from time to time to make an “expenditure analysis" 
of each federal agency such as will, in his opinion, “enable Congress to de- 
termine whether public funds have been economically and efficiently admin- 
istered and expended.” Moreover, the reorganized Committee on Expend- 
itures in the Executive Departments in each house was specifically assigned 
the duty of “receiving and examining reports of the Comptroller General" 
and of making recommendations on their subject matter. It is easy to see 
that the administration of these provisions leaves wide latitude for energy 
and discretion. 

The emphasis upon a redirection of the audit function away from the 
detail and toward the general may prove a lasting contribution. Full 
accountability tor the level of efficiency throughout the executive branch is 
woven into the tenets of representative government. The more closely we 
approximate a satisfactory solution of this problem, the less ground will 
there be for the ill<onsidered contention that inefficiency is the price of 
democracy. 
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Control, agencies, see Staff agencies, of op 
crations, see Management, middle, see also 
Chict executive. Legislative control 
Cooley, Judge, 216 n 5 
Coolidge, President, 167, 225 
Cooperatives, Central Bink for, 250, regional 
banks for, 250, set also Interest groups 
Coordinuini; Seivicc, 28'’i jj <it also Com- 
mittees, interdepartmental 
Coonlinaiion and held c rcmi7'ition, 284 
and organizition, 152 ff budgetary, 593 
, effeet of rcorganizitions on, 20, gov- 
ernment wide, 35 U see also Budget Bu 
reau, intcrdcpartmcntil, 191 f , of legis- 
lative prorovals, 192 fj ^ of pohev, 182, 226 
of htatisiieal activities 192 S region il, 
2ff7 jf, resistance to, see Orginuation po- 
litical factors set also Budgeting, Budget 
Bureau, Chief executive. Clearance 
Corpurations, governmental, see Government 
corporations 
Corruption, 31, 448 § 

Corwin, Edward S , eited, 176 
Cost acLuunting, see Account ibihtv, fivcil 
Work measurement 

Cost of living, see Personnel admmi-vtratwn 
public, compcnsition 

Council, of Economic Advisers, 177, 1/9, 
181, 588 of Ministers, re Russia, of Per 
sonnel Administrition 41 « 33 370, 551, 
of Stitc Governments, 24, 83 172, 450 
County government see Government county 
Court of Claims, 539 

Courts, see Judicial review, Supreme Court 
Cushman, Robert t , Ll^c^, 222 231, 541 
Customs, Bureau of, 525 

D 

Dallas, 285 
Darwin, 506 

Davenport, Frederick, 449 
Davies, Ralph, 324 

Debt, public, see Accountability, fiscal 
Decentralization, 12 ff, 149 U , see also 
Field organization 

Dcconccntratiun, see Decentralization 
Defense, Department of, 180, Homes Cor- 
porarion, 242 i} Housine Coordination, 
Division of. 152, Plant Corporation, 243, 
261, Supplies Corporation, 243, 261 
Deficiencies, see Budgeting, deficiencies 


Delegation, 54, 75 see also Chief execu- 
tive, Departmental system, Management, 
middle 

Democracy, office, 69 ,91 

DemoiraDC administration, 69 ff., 72 S., 437 
and morale, 481 § , see also Personnel 
administration, public, employee relations 
Democntic theorv, 306 ff. 

Denver, 283 

Deparunentil system, 184 bureau pattern, 
202 ff, a46 i} , business examples, 165; 
executive funetion, 200 growth, 16 
nomenehturc. 198 revistancc to direction, 
202 scerctiiijl level, 198 §, see also 
Administration, public, improvement 
Budgeting, Minagcmcnt, middle, Person 
ncl idministration, public; Responsibility, 
administrative 
Despotism, see Bureaucracy 
Detroit, 18 f] 159 
Dewey, Governor 75, 165 
Dhonau, Mav L , cited, 271 
Dicey, A V , cited, 537 
Dtckinvon, John cited, 100 
Dictntorship, see Bureaucracy 
Dimock, Mirshail R, 241 n. 4 
Disaster Loan Corporation, 243 
Disbursement Division, 286, 272 
Disbursing officer, see Accountability, fiscal 
Discipline, administrative, 478 § , and civic 
nghiv, 493 

Discretion, idminisirativc, see Independent 
uculitory agencies, Burcauenev Policy, 
idminivtiaiive formulation, Rule of Lvw ' 
Divtncts, see Governmental districts 
Dockery All, 612 
Domestic Commctcg^ 80 
Donoughmore Committee, 64 
Draft, see Selective Service System 
Dut process of law, , see also Judicial 
review 

Dugurt, Leon, 538 

E 

Eastman, Joseph B , 209 n 2 
Eaton, Doiman B , 28 
Fconomic Stibilization Act, 333 
Economic warfare, see Commercial Company, 
United States 

Economy, in government, ste Bud,:cunfi 
Procedure, administrative, mixefl, 26, 6') 
, 97 f} 99 ff see aho Service state 
rducation, see Interest groups, School dis- 
tricts 

Efficiency, Bureau of, 23, see also Procedure, 
administrative, Administration, public, 
Budget Bureau 
Einstpin, Albert, 528 
Eisenhower, General, 164 
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Elective office, 186 tradiaon, 11, 20 
Electoral College, 91 

Electric Home and Farm Authority, 248, 255 
title, histone role, 21 
Ely, Richard T , 30 

Emergencies, impact on administration, 25 
Emergency, Council, National, 287 ff , Fleet 
Corporation, 24L, 616, Price Control Ac^ 
536 n 25 

EmpIo)ee, rating, ^ee Personnel administra- 
tion, public, rating, suggestion systems, see 
Supervision, administrative, and employee 
initiative 

Employment, Act, 177, 179, 181, 588 high 
level, 15, 26, 101 //, 197 ^ public, see 
Personnel administritum, public, employ- 
ment Service, United States, 87 
England, 52 58, 63 l? 76/7 92 101, 

115, 161, 186, 195 0 205, 238 266 
279, 312 §, 331 § 337 ff 343 ff. 359, 
451, 508. 523, 529, 535 ff 558. 564, 575, 
601, 606 ff, 614, civil service recruitment, 
39 ff , mfluenee on Amern.an administra- 
tion, 9 ff 

Equality, 10 ff procedural safeguards, 385 ff 
Estimates, see Budgeung, jusuheitions 
Ethics, administrative, sa Ideolugy, adminis- 
trative, of admmistntuc counsel, 70 
Examinations, see Personnel ulmimstration, 
public 

Executive, »ee Chief executive budget, ste 
Budgeting 

Executive legislative reUtiuns see Legishtive 
control Policy 

Executive Office of the President, 23, 35 ff . 
109, 153, 179 ff. 191 ff. 288 292, 549, 
597 

Expenditures, federal, 19 ff , see also Budget 
irg, Aceountabihtv, bveal 
Experience, eviluition ol, <e< Personnel id 
mmistricicn public tests 
Experts, function il, ui Iietd organization, 
field headquirters rtl itions use of outside 
32#, 453 i? 

Export Import Bank, 247, 255 
Extraordinarv budget, see Budgeting 

F 

Farm, Buruu letlcration see Interest groups 
credit, see Fedcnl Land Ranks Credit 
Administration 243 ff 261, 459 Loan 
Act, 243, Securitv \dministntion, 84 
Farmers Union, Nationil, 355 
Fascism, 481, see also Hitler, Mussolini 
Fayol, Ilcnn, 46 

Federal, Barge Lines, 241, 247, Bureau of 
Inveshgation, see Investigations, business 
associations, 286, Communications Com- 


Fttlcral — ( Continued) 

mission, 20, 61, 221 ff, 522; Deposit In- 
surance Corporation, 242, 246, 255, 260 
ff ,51^ ff Employment Stabilization Board, 
126, Farm Mortgage Corporation, 242, 247 
ff government, see Government, federal; 
Home Loan Bank Board, 152 ff, 522 ff, 
Home Loan Banl^ Rettew, 80; Home Loan 
Banks, 242, 250, Housmg Administration, 
153, Housing Authority, 152, Intermediate 
Credit Banks, 243, Land Banks, 241 ff, 
249 17 17, 250, 261, Loan Agency, 152 
ff, 190 Power Commission, 20, 221 ff., 
289 ff Prison Industries, 242, 253 ff , 261, 
Public Housing Authontv, 153, Reserve 
Buliefis, 80 Reserve System, 20, 211, 221, 
318 #. 522 # Savings and Loan Insur- 
ance Corporation, 242, 247 ff, Security 
Agtncv, 145, 190 222, 277, 391 ff, 522, 
Surplus Commodities Corporation, 242, 
Trade Commission. 20, 61, 221 ff., 224 ff., 
390, Works Agency, 152 ff , 190, see also 
National 

FcdtraliMo, 12 ff cooperative, 25, 81 ff 
Federalists, 21 

Fidd orgmi/ation, 144, 264 ff, ccntraliza 
tion 269 ff communicition 280 ff coor 
dination, 284 ff, decentralization, 269 ff, 
dual coinmind 277 ff, held headquarters 
rtliiionships 277 ff growth, 264 ff 
joint planning, 289 ff , state, 268 ff, tech 
nological factors, 267 ff see also Organiza 
tion 

Hscal, accountibility, sec Account ibility, fiscal, 
polity, see Politi, fiscal, programs, formu 
lation, 586 see al o Budget Bureau 
Fish and Wildlife Service, 290 
Fish, Lounsbury S , cited, 122 
Flow chart see Surveys, administrative 
Follett, Miry P, 44 437 cited, 176, 

514 

Food and Drug Administration, 222 
Foreign, ind I^imcstic Commerce, Bureau 
of 17, 370, 596, policy, and State Dc 
paitmcnt 194, policv, Executive Com 
mittar for Fconomic, 197, see also Chief 
executive, and fortigr policy 
Forest Service, United States, 137, 144, 147 
ff. 289. 291 ff 
Four "Veils Livv, 21 

Irincc 52, 63 ff . 184, 264 ff, 283, 343 
359. 451, 538 ff 
Frink, Jerome, cited, 529 
Frederick William, Great ricclor, 265 
Freedom of express on, administrative, 111, 
see also Ideologv, administrative 
Freight rates, southern and western, 228 ff, 
Freud, Sigmund, 528 
Freund, Frnst cited, 106 
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Friedrich, Carl J., cited, 55 

Frontier, influence on admuustratioo, 11 f. 

G 

Gallatin, Secretary of die Treasury, 609 
Gallup polls, 79 

Gang-process chart, see Surveys, training 
Gantt, Henry L., 452 
Gaus, John M , 44 
Gellhorn, Walter, 529 

General Accounting Office, history, 613; see 
aJso Comptroller General 
General Electric Compan^, 122 
General Motors Corporation, 55 
General staff, a(]ml^lst^aCI^e, 456 ff.; Army, 
see Planning 
Geological Survey, 603 
George, Senator, ated, 356 
George-Deen Act, 40 
Geoige Washington University, 40 §. 
Georgia, 228 

Germany, 52, 53, 205, 316, 451, 494, 502, 
53B 

Gifford, Walter S , 168 
Gdbrcth, Frank B , 452, 466 
GobbledjgQok, 68 fj. 

Goclkm, E. L., 28 
Golden, Clinton S , 327 if. 

Good Neighbor policy, 243 
Goodnow, Frank J., 30 
(josernment corporationv 236 administra- 
live expenses, 247 and political respona- 
biht>, 256 i.. budgetarv control, 250 
Control Act, 239 593, 616 growth, 

1" i}., 240 information, 259 munici- 
pal utilities, 17 Q.; overhead control, 244 
personnel control, 255; powers of Comp- 
troller General, 251 ff. 

Government, county, growth, 19; federal, 
growth, 19 limited, II 14 local, 
administrative reforms, 24, beginnings, 9. 
English, 77, see also Community analysis, 
In crgovcrnmcntal relations; Manual, United 
States, 287; municipal, administrative im- 
provement, 27 ff., 448 “of laws,” 57, 
544, 577; personnel, see Personnel admin- 
istration, public; Printing Office, 252; state, 
stdministrabvc improvement, 448 if., growth, 
19; see aLo Intcrgovernmenral rclatioRs; 
Personnel administration, public 
Governmental districts, special-purpose, 9 if. 
Governor, see Chief executive 
Governors’ Conference, 172 
Graduate School of the Department of Agri- 
culture 40, 572 
Graham, George A., 38 
Gram Corporation, United States, 241 
Grand Coulee, 291 
Granger Laws, 14 


Grant, General, 167 
Great Britain, see England 
Greek Orthodox Church, see Administration, 
ecclesiastic 

Green sheets, see Budgeting, justiflcations 
Gnevances, see Personnel administratioa, pub- 
grievances 

Criffcnhagcfl and associates, 33 
Group participation, see Morale 
Guhek, Luther, 23 n. 15 

H 

Haldane report, 115 

Hamilton, Alexander, lOD, 125, 166, 582, 
608; mfluence on administration, 12 15 

Hancock, John, 128; cited, 98 
Hansen, Alvin H, 588 
Harding, President, 167, 224, 614 
Harvard University, 5, 30, 450, 546 n, 4, 
569; School of Business Administration, 
44 

Hatch Act, 493 
Haunou, cited, 283 
HajcL, F. A., cited, 72 ff. 

Headquarters, see Field organization 
Hearing, budget, see Budgeting, justifications, 
legislative, budget, 588 ff., 618; see also 
Regulation, gmcrnmcnul Independent reg- 
ulatorv aucniiLs; Judicial review 
Henderson, Leon, 328 
Hcrnng, Pendleton, cited, 188 
Hctzcl, Rilph, 327 
Hcvsart of Burj, 529, cited, 59 
Hierarchs, and middle management, 400 
see also Legislative control; Organization 
Hill, James J., 168 
Hillman. Sidney, 327 ff. 

Hiller, 52 ff., 125, 502 
Hoan, Mayor, 169 
Holden, Paul £ , cited, 122 
Holland, 52 

Holmes, Justice, ated, 18 
Home Owners Loan Corporation, 242, 247 
256. 258, 522 §. 

Hoover, Herbert, 103, 190, 225 
Hopkins, Harry, 173, 308 
House, Colonel, 173, 308 
Housing, see National Housing Agency; Au- 
thority, United States, 152 ff., 289; Cor- 
poration, United States, 241 
Hugnes, Governor, 449 
Human factor, see Morale 
Human Nutrit'on and Home Economics, 
Bureau of, 391 

Humphrey case, 151, 176, 210 224 /f 
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I 

Ideology, admimstradTc, 8 ^ , 36 ^ .206, 544, 
558 n 18; and administrative policy, 373 
and administrative procedure, 381 f} , 
see also Interest groups, Organization, in- 
formal, Personnel administration public, 
employee relations 

Illinois, 192, state reorganizition, 24, state 
constitutional convention, 32 § 

Immigrauon and Naturalization, Bureau of, 
525 

Incenuves, see Morale 

Independent regulatory agencies, 23, 29 § . 
151, 186 207 ^ 540 and legis- 

lative control, 348 S mcrtia, 228 Q ju 
dicial control, 217 ff, 519 ff proposals 
of Presidents Committee on Admmisiranve 
Management, 234 ff, segregation of func- 
tions, 233 ff, 537 ff state, 62 n 15, 226 
f , status guarantees, 207 0 t\pes of 207 
■ff , see also Bureaucracy, Regulation, gov- 
ernmental 

IndoctnnaQon, see Ideology, administrative 
Influence, see Organization, informal 
Information, administrative 80, 174 ff and 
administrative surveys, 467 ff and Held 
organization, 281 ff and government cor- 
porations, see Government corporanons, in- 
formation, and public interest, 114 if, re- 
porting schemes, 419 ff, see also Budget- 
ing, reporong 

Information, public, on legislature, 353 ff 
Inland Waterways Corporation, 241, 247, 253, 
259 ff 593 

In service training, fee Personnel administra- 
tion, public, training 

Inspection, 523 ff field, 281 ff see also 
Regulation governmental, administrative ap- 
proach 

Institute of Inter Amcncin Affairs 243 of 
Inter American Transporntion 243 of Pub- 
lic Administration, 33, 450 ff 
Institutional administration, see Organization 
staff 

InstrucQon training, see Supervision, adminis- 
trative, skills 

Integration, and legislative control, 344 ff 
and organization, 152 ff see also Inde 
pendent regulatory agencies 
Integrity, administrative, see Ideology, ad- 
ministrative, Responsibility , administrative 
Inter-Amencan, Educational Foundation, 243, 
Navigation Corporation, 243 
Interest groups, 304 ff, 314 ff, 375 ff, and 
bureaucracy, 314 and independent regu 
latory agenacs, see Independent regulatory 
agencies; and regulaoon, see RegulatitMi, 


Interest groups — (Cofittnuad) 
governmennl, Bureaucracy, and service 
state, 98 ff clientele organization, 318 ff 
see also Clientele igennes, fonviilration, 334 
ff, governmentalizabon, 316, interest rep 
resentation, 330 ff staffing for point of 
View, 322 ff types, 314 ff , see also Chief 
executive, Information, administrative, In 
tereovernmcntil rcluions 
Intergovernmental relations, 25, 81 ff, see 
also Service st tc 

Intenor Department of the, 17, 142 ff , 186, 
222 249 269 289 ff, 345. 580, 585, 603 
Internal Revenue Bureau of 525 
International, Association of Chiefs of Police, 
450 City Managers Associanon, 24 » 17, 
450, 494 

Internship, see Personnel administration, pub 
Ik, training 

Interstate Commerce Commission, 61, 113, 
186, 209 n 2, 215 216 n 5 219, 221 ff 
228, 232, 318 ff, 369, 451 ff , 522 ff 
541 

Interviews, see Personnel administration, pub 
he, tests Survevs, administrative 
Investigation Federal Bureau of, 571, of facts, 
see Budgeting, yustificaaons, Policy, ad- 
ministrative, formulation, suitability, 563 
n 24 
Italy. 53 

J 

J programs, 424 ff , 475 
Jackson, Andrew, 22 95, 166 ff 
James, Wilham, cited, 98 
Japan, 451 

Jefferson, Thomas, 11, 21, 77, 95, 100, 166, 
609 cited 77, influence on admimstrabon, 

\2ff 

Job, instruction training, see Supervision, ad- 
iiunistrative skills management training, 
see Supervision, administrative, skills, re 
lations training, fee Supervision, adminis 
trinve skills 

Johns Hopkins University, 30 
Jomt Chiefs of Suff 194 
Jones, Jlssc, cited, 257 

Judicial review, administrabve courts, 538 ff 
admmistrative fairness, 531 ff legislative 
standards 535, of administration, 519 ff 
political factors 542 scope, 533 see also 
Independent regulatory agencies, Regula- 
tion, governmental, Supreme Court 
JudiLiary, and chief executive, 169 ff 
Juran, J M , cited, 445 ff 
JusQK, 10 ff Department of, 186, 223, 224, 
261. 580. 610 
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Kansas City, Mo., 79, 285 
Keenan, Joseph B , 327 
Kcfauver, Rcprcsentitivc, cited, 359 
Ktjncs, John M 58!) 

Kie\, Um^c^slt> of, 5 
Knoxville, Tenn , 285 
Knudsen, William S , 327 cited, 54 
Kfugi Julius A , 324 

L 

Labor, Bureau of, 17, Department of, 15 ff 
142, 18£i, 201, 222 §. 353, organ- 

ized, see Interest groups, Statistics, Bureau 
of, 112, 201 

LaFollelte, Robert, Sr, 168 
LaGuardia, Mayor, 169, 454, 545 
Latssez fane, see Nonintervention, govern- 
mental 

Land-gnnt colleges, 84 

Land use planninc;, see Planning, techniques 

Landis, James M , 529 

Language sheets, see Budgeting, justifications 
Laski, Harold J , 335 
Latin Anunu, 243 
Lausche, Major, 169 
Laves, Walter H C, cited, 366 n I 
Law, administrative, see Judicial revicv/, legal 
approach, 30, lolc ot agcncj lawyer, 376 
27./ schools, and public service training, 41, 
see also ‘Rule of law Due process of law 
Lawyer, in government, 547 
Leadership, administrative, see Morale, po- 
litical, see Chief executive, see also Or 
gamzation, informal 

League of Women Voters, 112, 307, 545 
Lee, Ivy, 199 

Legal profession, 62, 527 § 

Legality, see Judicial rev levv 
Legislabon, delegated, see Independent regu- 
latory agencies, Judicial review 
Legislative control, 77 §, 339 and ad- 
mmistrauve accountability, 354 and ad- 
ministrative procedure, 386 § and ap- 
pointments, 354 i7, and executive respon- 
sibility, 354 ^ and indcpmdcnt regu- 
latory agencies, 223 ^ and integration, 
344 and responsibility, 349 j) OiJJu- 
sion, 342 S> of removals, 357 Q, over 
administration, 189 § reform, 358 2?, >ce 
also Accountability, fiscal, Auditing, Budget- 
ing 

Legislative executive relations, see Executive- 
legislative relations 
Legislative afcrencc libraries, 29 
Legislative Reorg miration Act, 621 
Lehman, Governor, 168 
Liability, see Auditing 


Liaison Office for Personnel Management, 179, 
181 27. 549 

Liberty, 10 ff., 98 procedural safeguards, 
385 ff , see also Democrauc admuiistraUun 
Libranes, public, and planning, 137 
Lilienthal, David £, 47, 285 cited, 132 
f, 244, 252 

Limned government, see Government, lun- 
iKd 

Lincoln, Abraham, 167, 601 
Linctdn, Neb , 286 
Line, see Orginization 
Uovd Henri Demaresc, 28 
Lobbvis&i 75, 88 

Local government, see Government, local 
London, 266. County Council, 331, Passen 
ger Transport Board, 331 
l^rd Chmcellur, 60 

Los Angehs, uty, 159, 459, 551, 557, 572, 
576, couniv 4(1, 459, 465 
Low den. Governor, 24 
Lotvell, A I , 30 

Loyal op{)Osit)on, administrative, 312 §, 
Loyalty, see Ideology, administrative, investi- 
gations, 347 n 9 

M 

Macaulay report, 39 
MacLcish, Archibald, 199 
Macmahon, Arthur W , 43, ated, 181, 191 
Madison, James, 21, iitcd, 314 
Maiugemcnt, and personnel administration, 
see Personnel administration, public 
Minjgcmcnt, ‘arms of, 23, 178 § , 191 
301, 401 § see also Staff agenacs, bulle 
tins, 468 definition, 4, improvement, 
see Admimstratioj}, public, improvement, 
legislative, 5, see also Legislative control 
Management, middle, 400 ff, and operations 
control, 406 Q, and top direction, 404 fj , 
approach, 416 ff delegation, 416 2?. rec 
ords, 420, reporting schemes, 419 ff, tak 
mg orders, 413 2f, see also Budgeting, 
Personnel administration, public 
Management, muluplc. see Manigcmmt, 
middle 

Management, private, 3 § , 159 § , 483 and 
public administration, 450 § , and red tape, 
55 and unions, 442 §, research, <u 
Management, scientific 

Management principles of, see Admimstution 
public, study, public, see Admimstration, 
public 

Management, scientific, 34 § , 398 n 8 and 
public administration, 45U § , see also 
Taylor, Tredenck W 

Management-Labor Policy Committee, 337 
Manuals of procedure, 570 
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Maritime Commission, United States, 221, 
522 ff, 

Marshall, General, cited, 399 
Mane, Karl, 528 

Massachusetts, 545; early banking regula- 
uons, H 

Master plan, see Planning, techniques; Divi- 
sion of, 133 
Maverick, Ma>or, 169 
Mayo, Elton D., 44 ff., 437 
Mayor, see Chief executive 
McCarl, Comptroller General, 615 ff. 
McCormick, Charles P., 412 
McKellar, Senator, 258 
McKinley, President, 167 
McNarney, General, cited, 132 
Measurement, of work, see Work measure- 
ment 

Melbourne, Lord, cited, 73 
Mercantilism, 13 

Merit system, 32 544 ff., growth, 12; 

see also Personnel administration, public; 
Service state 

Mcrnam, Charles E., 23 n. 15, cited, 14 
Message, budget, 587 combined, State of 
the Union and budget, 178, 587 ff.; State 
of the Union, 587 

Metals Reserve Companj, 243, 261 
Methods, see Procedure, administrative; Su- 
pervision, administrative, skills 
Metropohun administration, 18 tf- 
Michigan, 549; Cml Service Act, cued, 494; 

Municipal League, 40 
Middle Ages, 264 

Middle management, see Management, imddie 

Milma, Act, 521, state, 82 

Miller \ Horton, 534 

Millctt, John D , 43 

Milwaukee, 286 

Ministers’ powers, see Donoughmorc Com- 
mittee 

Mmnesota, 549; Umvcrsitv of, 450, 569; con- 
ference of 1931, 39 
Mises, L. von, 72 
Mitclicl, Mjvor, 448 ff. 

Monroe, James, 21 
Montgomery County, O., 165 
Moonev, Junes D , cited, 5 
Morale, 478 , and discipline, 491 ff.; and 

organization, 495 ^ , and specialization, 
496; building of. 483 , definition, 478 

factors, 4, see also Dcmociatv, office; 
Management, middle, Organization, infor- 
mal; Relationships, administrative, theory 
Moraliti, administrative, procedural protection, 
387 ff„ see aUo Idcologv, ulmimstrativc 
Morgan cases, 535 
Morrison, Herbert, 64; cited, 238 
Morstein Marx, Fritz, cited, 539 


Mortgage Corporation, 242, 249 
Mosher, William E., 450 
Motivation, see Organization, informal 
Muckrakeis, 2% 

Multiple management, see Management, middle 
Munitipol, administiation, growth, 18 Jf.; 
Finance Officers Association, 450; politics, 
73 research, 24, 27 448 see also 

New York Bureau of Municipal Research; 
uoliucs, 523; see also Government corpo- 
rations 

Mussolmi, S3 
Myers casi, 225 

N 

Napoleon, 265 

National, Association of Manufacturers, 112, 
315, cited, 81; Civil Service League, 546; 
Defense Act, 126. Defense Mediation 
Board, 333 Education Association, 24, 

369 , Farmers Union, see Interest groups; 

Fedeiaiion of Federal Employees, 488 ff, 
576; Guard, 82; Housing Agency, 90, 153, 
191, 261, Industrial Recovery Admmistra- 
tion, 321 Institute of Public Affairs, 40, 
567, 569 ff.. Municipal League, 24, 29, 448; 
Labor Relations Board, 20, 61, 221, 526, 
536, 575; Park Service, 144, 289 585; 

Research Librarv, proposal for, 50; Re- 
sources Committee, see National Resources 
Planning Board. Resources Planning Board, 
127 ff, 179, 181. 285, 289; reports, 81; 
Short Ballot Organization, 29; War Labor 
Board, 128, 3?3 §. 

Natinnaiit) org inizauons, see Interest groups 
"Naijon’s budget,’ 588 
Natural resources, see Resources, natural 
Navigation, Bureau of, 86 
Nav) Department, 42, 128, 142, 180, 186, 
269, 346. 454, 460, 476, 581 
Nazism, 481. see also Hiller 
Nearo orgamzitions. see Interest groups 
Nelson, Donald, 327 §. 

Neutralitv, administrative, see Ideology, ad- 
mmistrativc 

New Enghnd, town government, 9 
New Orleans, 285 

New Icork, Bureau of Municipal Research, 24, 
27 §. 448 g.. citv, 159. 2B5, 448 f}., 551, 
557, 572; charter reform, 129 g , Planning 
Commission, 128 § , constitutional conven- 
tion, 32 g,. 449; state, 159, 448 g., 533, 
545, 557, 600, administrative procedure, 
529 g., 540; Umversitv, 569 
Ndrs, Mary C H , cited, 417 
Nonintervention, governmental, II g., 98 
limits, 15 g , see also Bureaucracy; Plan- 
ning 

Norns, Senator, 512 
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f^orth Carohaa, ^65 
North Dakota, 46? 

Nortbcotc-Trevclyan report, 39 
Northwest Ternton, 10 
Northwcslera Umversitv, 569 

O 

Oatmai), Miriam E , cited, 63 

Obligations, financial, sec Accountability, fiscal 

Ofinen, James C , 564 

Office, Management Association, National. 
452, for Emergency Management, 23, 152. 
179, 191, 194 , of Giiiilijn Defense, fl3; 

of Contract Settlement, 193, of Defense 
Transportition, b5, 222, 289, 321 § , 336 
526, ot EconomiL StabiU7auon, 179, 
191, I«i f/. 333 ^ of EduLation, 428; 
of Go^c^nment Reports, 179, of Indian 
Affairs, 142 ^ . 318, 580, of Price Admin- 
istration 128, 217, 222. 269, 321 S 377, 
475, 486 § 529 572, of Production 

Management, 321 ^ of Scientifii. Research 
and Development, 81, 115, of Strategic 
Services, 564, of War Mobilization and 
Reconversion 128 179, 182, 191, 193 § 
Officialese, 68 f} 

Offikiousncss, see Bureaucracy 
Old Age and Survivors Insurance, Bureau of, 
391 

Olson, Governor, 166 
Opinion analysis, see Information 
Ordinar) budget, see Budgeting 
Ordwa), Samuel H , |r , 564 
Organization, and change 297 and coordma 
tion, 152, and procedure, 383 Q bases, 
141 1?, 187 bureau, 202 {j charts, 
294 0 > dtfininon, HO {I departmental, 
184 ecclesiastic, 5, field, see Field or- 
ganization, for administrative anal}sis, 452 
§ guiding rules, 153 Q, hicnrchj, 148 
{} hum in lactoi 43 ^ infoimal, 294 ff , 
and oraani/cd cmplovccs 313 informal 
cibinct, 307 {f rcluiimships 294 per- 
sonal secretary, 309 ^ , integration, 152 ff ; 
line, 145 ff of departments 184 § of 
personnel administration, 547 ff pCTsonal, 
296 0, 300 ff political factors, 144 ff, 
188 197 if, span of control H9, 184 

ff, staff, 145 17, 200 ff 298 ff theory, 
32 ^,44 ff , unity of command, 150 ff ; 
working concepts, HO ff see also Field 
organization, Morale, Personnel adminis 
tration, public, training 
Overman Act, 176, 190 
Overtime Pay Act, 605 ff 
Oxford University, 5 
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Paine, Thomas, 75 
Palermo, Umversity of, 5 
Panama Railroad Company, 241, 247, 253 
Paper work, see Auditing; Procedure, ad- 
ministrative, Minagement, middle, records 
Paris, University of, 3 
Park Service, see Naaonal Park Service 
Participation, see Morale 
Par^ government, see Chief execuDve, Legis- 
lative control 
Patent Office, 16 
Patents, Superintendent of, 16 
Patronage, see Rotation in office 
Patten, Simon, 30 
Pendleton Act, 22 
Pennock, J Roland, cited, 60 
Pennsylvania, 159, Railroad, 199, University 
of, 30 

Perfectionism, 95 ff 

Performance, standards, see Administration, 
public, improvement, Morale, tests, see 
Personnel administration, public, tests 
Pcnodicity, of budget, see Budgeting, prin 
aples 

Permanent Appropriations Repeal Act, 600 
Personnel administration, public, 544 ff and 
budgeting, 549 ff, as staff activity, 147, 
central, 548 ff, classification, 553 ff , com- 
pensation, 553 ff , departmental, 550 ff 
emplovcc rating, 446 566 » 27, em- 

ployee relations, 574 ff, cmplovmtnt, 557 
ff examinations, 560 ff , grievances, 576, 
growth, 20 ff internship, 569 ff organi- 
zation of, 181 ff , 547 ff , orientation, 570, 
personnel ecilings, 193, 605 ff pUcement, 
93 ff ,%S ff recruitment, 559 ff staffing 
for point of view, see Interest groups, 
vmtibility test, 347 n 9, tests, 562 ff 
training, 567 ff , see also Administration, 
public, improvement ^dministntion, pub 
he, training Discipline Government corpo 
T 2 iions, personnel control Legislitivc con 
trol, of removals, Monlc, Orgim/ition, in- 
formal, Planning, Presidents Committee on 
Civil Service Improvement Supervision, ad 
ministrative, selecbon for, Supervision, ad- 
jjunisrraDVL, skills 

Personnel, federal, growth, 19, policy, public, 
see Lcgishtivc control, appointments 
Petroleum Administration for War, 222, 321 
ff 454 

Pfifincr, John M, cited. 434 ff. 465 
Philadelphia, 159, 285 
Phillips Petroleum Company, 185 
Pinchot, sec Ballmgcr-Pinchot controversy 
Pinkerton Detective Agency, 581 
Pioneers, see Frontier 



INDEX 


635 


Placementi see Personnel administration, pub* 
he 

Planning, administrative, 23, 46 123 

174, 192 and unions, 459 s(t alvt 
Policy, administrative, formulation; and ad> 
ministration, 121 161; and management^ 

131 and operations, 130 and to- 
talitarianism, 125; as staff activity, 146 ff; 
joint field, 289 legnlatixe, 124; ma- 
chinery, 126 military, 124; of adminis- 
trative surveys, 462 organii'jtional, ree 
Organization; personnel, 134 public 
rclanons, 138 tf.; techniques, 136 see 
also Policy 

Plant Industry, Soils, and Agricultural Engi- 
neering, Bureau of, 113 
Police, state, 18 

Policy, administrative, 7 ff., 198 ff., 365 
and supervision, 441 dearance, 370 ff., 
dynamics of, 377 ff., external factors, 375 
ff., formulation, 88 f}., 365 ff , see also 
Legislative control, Management, middle; 
admmistrative feasibility, 110, and adminis- 
tration, 7 53 ff., 72 88 Q., 108 S-. 

158 and interest groups, 314 ff. and 
legislative control, 339 ff., contribution of 
administrators, 30 coordination ot, 182, 
228 ffu execuave, and recruitment, 557 
cxecutivc-lcgislatisc relations, 170/7., 198^., 
fiscal, 26, 1U2, 586 {J . icgislatisc, 7 ff., 365 tf.. 
planning, 46 /f., 105 political feasibility, 
109 , primacy over administration. 7 Jj 

Political, leadership, see Chief exccutiNe; 

rights, of civil servants, 493 ff. 

Port of London Authority, 331 
Portland, Ore., 385 
POSDCORB, 146 

Post-entry training, see Personnel administra- 
non, public, training 

Post Office Department, 82, 84, 135 186, 

245, 269, 459, 521, 532, 593, 599 
Postal administraoon, 99 
Postmaster General, 172, 198, 604 
Pound, Roscoc, cited, 527 
Power, abuse of, sec Bureaucracy , Judicial 
review; political, as corruptive influence, 
12 f. 

Pragmatism, in administration, 14 /?., 90 ff., 
102 

Pre-entry training, see Personnel administra- 
tion, public, training 
Prenemradio, 243 
Prerident, see Cbef executive 
President's, Commission on Home Buildmg 
and Home Ownership, 81; Committee on 
Administrative Management, 23, 34, 35, 
46, 449, 548 cited, 127, 178, 186; 
proposals, 178 234 288, 540 


President's — {Continued) 

617; Committee on Civil Service Improve- 
ment, 23, 41 cited, 402 Committee 
nn Rrrpnt Snn.il Trends, 81, 450 
Pressure groups, see Interest groups 
Price administration, 83; see also Office of 
Price Admini&tiaUon 

Pnor authorizatu^n, of budget, see Budget- 
mg, principles 

Proaiiurc, administrative, 237 f,, 381 
414 §.\ analysis, 392 and legislative 
control. 386 §.\ and organization, 363 §.\ 
creation, 392 for grievances, 576; in- 
stitutional, 369 manuals, 570; stand- 
ardization, 392 types, 381 working, 
389 §.\ see also Independent regulatory 
agencies; Administrative Procedure Act; 
Attorney General’s Committee on Adminis- 
tramc Protedure 

Process chirt, see Sur\c\s, admmistrative 
Production Credit Corporations, 243 ff., 260 
Professional a>>soi.iations, of officials, 24, 31 n. 

9, 315, 450 
Piogrtssnism, 29 ff. 

Prolu^, see BudgLiing, by projects; Surveys, 
admimstr.un c 

Property, and interest groups, see Interest 
groups: ownership, 13 
ProittQonism, sec Tariff, protective 
Prussu, 265 

Pssthology, public tmplovment, 67 ff.\ see 
also Burtaucrpcs 

Public administration, see Administration, pub- 
lic; Clearing House, 24, 40, 370 ff,, 450; 
463, 571; ScrviLc, 35. 450 ff., 465, 476 
Public, assistance, see Work Projects Adminis- 
innon, Works Progress Administration; 
Buildings Administration, 252; Health 
Scnicc, United States, 290, 370, 525 ff.; 
information, opinion analysis, 78 ff.; see 
also Information 

Public relations, and administrative policy, 
376; counselors, 315; departmental, 199 
ff; txtxumc, 170 ff,: see also Information; 
Planning, public relations 
Public reporting, public relations officers, 80; 
sec also Information 

Public works, see Planning; Budgeung; Audit- 
mg; Administration, 270 ff , 280 
Pidihcity, of budget, see Budgetmg, principles 
Purchasing, governmental, 561; mumcipal, 24 

Q 

Quartermaster Corps, 475 
Quasi-departments, 23, 190 ff. 

Quasi-judicial agencies, see Independent regu- 
latory agencies 
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Quasi ]cgulati\c. agencies, see Independent 
regulatory agencies 

Questionnaires, lee Coordination, statistical. 
Surveys, administrate 

R 

Ramspeck, Representative, 449; Committee 
419 Act 255 
Randolph, John, aced, 609 
Riunp, of cmplovccs 416 S 
Receipts public see Accountability, fiscal 
Rccision Act, 

Rtdimition, Buiciu of 249, 290 345 

R Lonnii'isintc ulminisirativc, see Surveys, 
idnunbintiVL, tipis 

Rcumstruction hinincc Corponnon, 103, 228, 
24! g 35^1 

Record ulmin^trition, see Managemint, mid- 
dle, record 

Recruitment see Personnel administralion, 
public 

Red tipi, 'ic Burciucrjc) , Procedure, ad 
mmisu unc 

Reed Justice 23 41 102 g 
Reform, idministnii\< 27 g and corrup- 
tion 22 s<e al o Personnel adininistraiion, 
public Icgibhtnc, see Ug'siitnc control, 
reform Rcoigimrntion municipal, 448 g , 
of kgislituc huilcct procedure, 590 g 
Regiment iiion, see Burciucracy 
RtgiomI, adimnistfition, sec Field organiza- 
tion development authonacs 290 
phnnmr uommissions, 2t9 g 
Rcguhtion, governmental 522 adminis- 
trative ipprojch, 214 g, freedom under, 
13 g benchis of, 113 g, judicial review, 
107 519 ^ nature of, 212 see also 

Baiciucncv , Intergovernmental relations 
Regulatory agencies, see Independent regu- 
htorv agencies 
Reilc} , Alan C , cited, 5 
Relationships, administritivc, see Budget 
mg, Personnel administrition, public, Plan 
ning ihcorv, 44 g citi/cn idmimstntor, 
66 g LXCLUtivc kgisl itivc see Polics 
humin, ml minigcmint improvement, 474 
g, informal oigani/jiion 294 0, work- 
ing see Supeivision, administi iiivt, skills 
Rthiions cmjilovu m Ikisonnd idministn 
tion public cmplo)Ct relations public, see 
Public rchtions 

Relief, see Work Projects \dministration; 
Works Progress Administrition, ind Re- 
habilitation Admmistratian, United Nations, 
555, recipients, see Interest groups 
Removal, see Chief executive, legal powers 


Reorganization, and chief executive, 176 
Act of 1939, 23, 127, 176, 179, 186, 190 
^, 234 « 31. 361, 617. of 1945, 23, 176, 
180 g, 186, 190, 234 n 31, 361, 617; 
legislaave, 78, 358 590 i, 617 g, 

municipal, 31 g., 161 g , 1B6 0 , 192 g , 
448 g, state 10, 23 g„ 31 g. 161, 185 
#,192^. 448 1? 

*^F«>rting, see Information, admmistrativc 
Repoiu Aet, 193 

Representation of public interest, 87 § , sec 
also Interest groups 

Re^arch idmimstrative, see Administratioii, 
public Information, admimsirativc, and 
warfare, 82 § bureaus, municijial, see 
New York Bureau of Municipal Research 
Resources, n'ltural, exploitation, 14, see also 
St-rviLC state 

Respon<ibi!it) administrative, 37, 90 §, 515 
g, and administrative policv, 365 psy- 
chologic il f ictors, 67 g see also Audit 
mg Builgeting, Personnel ndministration, 
public Organization, informal, anil busi 
ness pncnce, 504 0 \ md discretion, 501 
g essentials, 501 executive, 6, 32 
158 g> 512 g, diffusion, 349 § kgis 
luivc, 507 g , diffusion, 349 0 
Retraining and Reemployment Admmistration, 
193 

Revenue, see Accountability, fiscal 
Review, budget, 600 n 37 
Riders, legishtive, see Budgeting, appropna 
tions 

Right and left hand chart, see Surveys, ad 
ministrativc 

Rochesur Gas 6. Electric Corporation, 185 
Rockefeller, John D, 168, 199 
Rocthlisbcrger, Fritz J , 437 j? 

Roman Catholic Church, 149 see also Ad 
mimstranon, ecclesiastic 
Roosevelt, Franklin D, 23, 75, 168 0 179, 
195, 211 225, 228, 55B. cited, 163 0 , 167 
Roosevelt, Theodore, 25, 161, 167 
Root, Ehhu, cited, 130 

Rotation m ofhet, 11 0 , 27 0 , 95, w also 
Responsibility, essentials 
Rubber I)tst)opmcnl Corporation, 243, Re 
x.rvt Companv, 243 

Rule of liH.’ 10 g. 58 0, 385 g, ex 
tension of, 522 

Rule mikmg adminisiraave, 519 g , see also 
Bureaucracy Independent regulatory agen 
aes 

Rural Elcctnficauon Administration, 355 0 
Russia, 164 0,, 178, 316 

5 

St Louis, 159 
St Paul, 557 



INDEX 


Salamanca, University of, 5 
Salaries, see Personnel administration, public, 
compensation 

San Francisco, 285 § , 572 
Scandinavian countnes, 52 
School districts, growth, 10 
Schurz, Carl, 28 

Scientific management, see Management, 
scientific 

Scasongood, Mayor, 169 
Seattle, 79 

Secrctar), see Departmental sjstcm, personal, 
309 # 

Securities and Exchange Commission, 20, 61, 
221 § 261, 318 §, 522 ff 529 §, 607 
SclccUvc Service Svstem, 83 522 
Self restraint, administrative 8 112 ^ 

Service activities, see Orgamzaunn, staff 
Service ideology, see Idtolog), administrative 
Service rating, sec Personnel administration, 
public, ruing 
Senict state % § 

Shakespeare, cited, 52 
Shintoism 481 fee ttisa fapan 
Shipping Boird, 616 
Short bollot, 32 § 

Simo motion chirc sie Surveys, admmis 
trative 

Simplificuinn, Committee an Simpliheitton 
of Proecdufti New York City, 454 pro- 
ceduril, 392 § see aUo Orgini/ation, 
Work siinpiiBcanon 
Sloin Alfred P, 168 

Smaller Wir Phnts Corporation, 250, 253 
Smith, Adam, L3, 35, cited, 502 n 2 
Smith, Governor, 168 
Smith, Harold D . 460 ff 
Smith, Hubert L cited 122 
Social Science Rescirch Council, 450 
Social Sccuntv, Act, 545 Doml 114, 145, 
277, 391 ff 459 

Social Workers, sec Interest groups 
Society for the Advancement of Management, 
5, 452 

Solid Fuels Admmistntion 222 
Snlidaritv, professional, ste Idcologs, admmiV' 
trative Morale 
Somervell, General 460 
South Carolina, 465 

Southern California Univerwt) of, 40, 569, 
572 

Soviet Union, 52, 125 ^ee also Russia 
Span, of control, sec Organization, of supei' 
vision, 442 

Specialization, see Organization, Morale, Per' 
sonnel administration, public 
Specifiaty, of budget, see Budgeting, pnn 
ciples 

Spencer, Hcrbeit, 15 
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Spending power, see Accountability, fiscal 
Spoils svstem, see Rotation in office 
Spruce Production Cor|>oratian, United States 
241 

Staff, see Administration, public, .mprovemenc 
Legislative control, reform. Organization 
Policy, administrative, formulation, agen- 
tie., 35 §, 109 180 §. 191 §, 23$ ff , 

see also Budgeting, Budget Bureau, Execu- 
tive Office of the President, Planning, con 
ftrenus, 206, 446, 4a5 §, see also Man- 
agement m ddic legislative, 592, 615, 618 
Staim foseph cited 164 § 

Standard Oil, of California, 454 
Standard operating procedure, see Procedure, 
ulmimstr itive 

Stand irdi/ition, of procedure, see Procedure, 
administrative, stindardization 
Stind irds, Nitional Bureau of, 16, ot opera- 
turns, 5h3 of regulation, see Independent 
rcguhtorv igtneies performance, sec 
Morale 

Stassen Governor, 16** 545 
Stite Depirtmint ll" 186, 194, 457 § 
Stile government set Government, state 
Stucs rights, <ei Intergovernmental rclaUons 
$uiu*tua{ RcpOiUi 3"(J 
Stcvmboat Inspeelion Service 16, 86 
Stone Don lid C eiitd 122 154 §, 160, 
281 

Strike ue l.nion\ government employee 
SuggtsUon vssteii^ 462 476 § tec also 
Supervision ulmim-tntnc, and empbvec 
mituuve 

Sumner Willum Gnhain, 14 
SupcrvMon, ndniinistntive, 421 § and em- 
ployee inmuist 441 § 476 § and cm 
ployee nunc 446 § ind man-igemcnt 
unprovement 461 § and pohev 441 § 
dull l'')l 2''7 § furelinml 421 § 
instituUo 1 il ispeets 423 § problems, 434 
§ reforms 434 § stleeuon for, 439 § 
skills 424 § 

Supreme Court HH H)7, 151 PO 176 
22h 330 w 15 369 3^5 § 533 § 613 

*« aliO Humphre) else 
SufiJJus Wir Piojiertv \dniimstntion, 193 
Suivevs, 'idministi iiivt 32, 448 § , approach, 
473 § ehirtinc deviets 472 interview^ 
469 § phnning 466 §, reporting, 472 
§ tvpcs, 464 § training, 475 §. 
SvviUcrUnd 52 

Svritubt, University, 39. 40, 450, 569 
T 

Tift President, 23 25, 32, 225, 449 
TariR, Commission, United States, 20, pro* 
aciivt 15 § 

Taivtr, Represenljtise, cited, 350 
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Tax Court of the United States> 61, 539 
Taxpayers' leagues, see Interest groups 
Taylor, Frederick W, 34, 398 » 8, 421 
451 §, 466 

Teamwork, see Morale, Orgamzation, infor* 
ma], Relaoonships, administrative, theory 
Techniques, see Administration, public, im* 
provement, Procedure, administrative 
Technology, administrative, 436, and ad 
miRiscranon, 18 ff, see also Bureaucracy; 
Field organizaaon 

Tennessee, IB5, Valley Authoncy, 18, 46 ff » 
94, 132 1? 142. 228, 240 ff 275 289 ff, 
486, 555 ff. 567, 585, 593, 609 ff.6l5ff 
Terms, staggered, see Independent regulatory 
agencies, types of 

Territories and Island Possessions, Division 
of, 142 

focqueMlle, de, aced, 86 
Totalitarianism see Morale, in wartime gov 
ernment, 98 ff 
Towne Hcnn R , 451 

Trade, associations, see Interest groups. 

unions, see Interest groups, Unions 
Trades Union Congress, 337 ff 
Training, see ] programs , Personnel ad- 
ministration, public, training, Surveys, 
traming Within Industry Sen ice, 424 ff , 
568 

Transfers of funds, see Budgeting 
Transportation Act, 230 n 24 
Treasurer, of the United States, see Budgenng 
Treasury Department, 186, 244 ff 250 ff, 
269 ff 286, 389 ff. 455, 558. 579 ff 
Tripartite boards, see Interest groups, repre- 
sentation 

Truman, President, 166, 449, Committee, 449 
U 

Uhrbrock, Dr, cited. 561 n 22 
Undersecretary, see Departmental system 
Unification, of structure, see Organization, 
Integration, Coordination 
Unions, government employee, 313, 442 
ff.Wff.51^8 

United Public Workers of America, 576 
Unity, of budget, see Budgeting, principles 
University administration, see Administration, 
college 

Umversihes, and administration, 448 ff , see 
also Administration, public, training, and 
public service, 559 ff , contribution to ad- 
ministration, 30 ff. 

Urwick, Lyndall, 46, cited, 164 
Utilities, see Government corporations; Mu- 
nicipal utilities 


V 

Valley Authonties, 2% ff , see sffso Tennessee 
Valley Authority 
Vandenberg, Senator, cited, 357 
Veterans Administration, 142, 269, 318 ff., 
459 

Ve&rans' organizations, see Interest groups 
Virginia, 465, University of, 454 
Vouchers, sec Auditing 

W 

Wage formula, see Personnel administration, 
public, compensabofi 
Wallace Henry A , 1 S9, 356 
Walsh Healey Act, 581 
Walter-Logan bill, 218 n. 6, 528 ff. 

War, Assets Administration, 269, Department, 
42. 82, 126, 128, 132, 142. 180, 186, 
241, 249, 269, 289 ff. 345, 346, 372, 419, 
454 ff 460. 475, 476, 532, 564, 581, 
see also 4rmv Service Forces, Army Corps 
of engineers Finance Corporation, 241, 
Food Administration, 128, 222, 321 ff, 
350, 454, Manpower Commission, 191, 194 
ff. 222, 289. 337, 357, 424 ff, 56$; 
powers of the Prcutlcnt, 101, Powers Acts, 
176, 190 ff, Production Board, 79, 128, 
191, 194 ff. 215, 217, 222, 261, 274, 280. 
289, m ff, 372, 454, 575, Shipping Ad- 
fnimstration, 86, 526 
Warrants see Auditing 
Wamn, Governoi, 168 
Washington, D C, 572 
Washington George, 12, 21, 166, 521 
Wayne Univcrsitv, 40, 569 
Weimar Constitution, 494 
Welfare, see Relief, stale see Service slate 
Western Electric studies, 45 ff 
Whigs, 22 

White, Leonard D, 40, cited, 100, 189, 473 
WhitdesL), Elisha, cited, 611 
Wilcox, Francis O, qied, 366 » 1 
Williams, Aubrev, 355 ff 
Willwjghby, William F, cited, 145 
Wilmcrding, Lucius, Jr, cited, 601, 614 
Wilson, Woodrow. 23, 25, 30, 53. 167, 195, 
224, 613 

Winnctka, 111 , 185 ff 
Wisconsin, 29, Umvcrsily of, 30 
Womens, Bureau, 318 ff, Chrisoan Tem- 
perance Union, see Interest groups, organi- 
zations, see Interest groups 
Wolcott, Leon 0 , 44 
Woolton, Lord, 101, 337 ff, 

Work-djstnbuDon chart, see Surveys* ad- 
mimsirative 

Workload, see Work measurement 
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Work, measurement, 471 ff., 583; simpIiEca- 
tioii, 313, 395 g., 432 g.. 475 g.-, legal 
limits, 581; Projects Administraoon, 148, 
280 g., 289 

Works Progress Administration, 143, 271 s. 
13, 276, 279, 335, 580; set also Work 
Fnjects Administcaiioii 


Wyatt, Mayor, 169 


Yakus case, 536 n. 25 
Young, Owen D., 168 
Youth Adminislcatioii, Natioiial, 355 



